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Dear Mr. President: 


On September 1, 1991 we began our Independent Review of the Sardar 
Sarovar dam and irrigation projects in India. Since then we have spent much 
time in India: we conferred with ministers and officials of the Government of 
India and of the Governments of Gujarat, Maharashtra, and Madhya Pra- 
desh; we met with non-government organizations and concerned citizens; we 
received hundreds of submissions. We travelled throughout the Narmada val- 
ley, to villages and relocation sites, to the dam site, the upstream area, the 
command area, and downstream. We also visited Kutchch and other drought- 
prone areas of Gujarat. 

We have talked to whomever we aa could help us in the task assigned 
to us, that is, to conduct an assessment of the measures being taken to resettle 
and rehabilitate the population displaced or otherwise affected by the Sardar 
Sarovar Projects, and of the measures being taken to ameliorate the environ- 
mental impact of the Projects. 

The World Bank has made an important contribution to the advancement 
of human and environmental concerns by developing policies for the resettle- 
ment and rehabilitation of people displaced or otherwise affected by Bank- 
supported projects and for the mitigation of the environmental effects of such 
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projects. Similarly the Government of India has developed a comprehensive 
environmental regime to reduce the environmental impact of public works 
projects .In spite of these positive factors, however, we believe that the situ- 
ation is very serious. We have discovered fundamental failures in the imple- 
mentation of the Sardar Sarovar Projects. 

We think the Sardar Sarovar Projects as they stand are flawed, that re- 
settlement and rehabilitation of all those displaced by the Projects is not pos- 
sible under prevailing circumstances, and that the environmental impacts of 
the Projects have not been properly considered or adequately addressed. 
Moreover, we believe that the Bank shares responsibility with the borrower for 
the situation that has developed. 

The Sardar Sarovar Projects are intended to bring drinking water to 
Kutchch and other drought-prone regions of Gujagat, and to irrigate a vast 
area of that state as well as two districts of Rajasthan. This requires a large 
reservoir on the Narmada River and an extensive canal and irrigation system. 

The Sardar Sarovar dam, under construction on the Narmada River, at 
Navagam and Kevadia, will impound water to a full reservoir level of 455 feet. 
It will submerge 37,000 hectares of land in three states: Gujarat, Maharashtra, 
and Madhya Pradesh. 

The Sardar Sarovar dam, along with planned developments farther up- 
stream, is designed to divert 9.5 million acre feet of water from the Narmada 
River into a canal and irrigation system. The canal itself is the biggest in the 
world in terms of its capacity, and will extend 450 kilometers to the border 
with Rajasthan. The main canal is 250 meters wide at its head and 100 meters 
wide at the Rajasthan border. The aggregate length of the distribution net- 
work is 75,000 kilometers. It will require approximately 80,000 hectares of 
land, more than twice as much land as the submergence area. 

The Sardar Sarovar Projects constitute one of the largest water resources 
projects ever undertaken; their impact extends over an immense area and af- 
fects a very large number of people, especially tribals. At least-100,000 people, 
in 245 villages, live in the area affected by submergence. In Gujarat and 
Maharashtra almost all are tribals. A great many of them are encroachers, 
that is, they have no formal title to their land. There are thousands of tribal 
people in the submergence area of: Madhya Pradesh as well, many of whom . 
are encroachers. In Madhya Pradesh there are also many caste villages where 
the inhabitants are engaged in conventional agriculture. 

In addition to the 100,000 people living in the villages in the submergence 
area, there are likely to be 140,000 farmers who will be affected by the canal 
and irrigation system. Finally, there are the people living downstream, below 
the dam, numbering thousands more, whose lives will be significantly affected. 

In 1985 the Bank entered into credit and loan agreements with the Govern- 
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ment of India and the Governments of Gujarat, Madhya Pradesh, and Maha- 
rashtra relating to the construction of the dam and the canal. Under these 
agreements the Bank has treated only the people whose villages will be af- 
fected by submergence as “project-affected” persons entitled to be resettled 
and rehabilitated. Our first task has been to consider the measures being taken 
for the resettlement and rehabilitation of these people. But our Terms of Refer- 
ence refer to persons “displaced/affected by the reservoir and infrastructure.” 
We were also asked by President Conable to consider, under our Terms of Ref- 
erence, the status of resettlement and compensation for “canal-affected per- 
sons.” 

On the environmental side, our Terms of Reference require us to consider 
measures being taken to ameliorate the impact of “all aspects of the Projects.” 
To do this we have reviewed the extent to. which there has been compliance 
with the Bank’s and India’s requirements for the Projects. We have also con- 
sidered hydrology and water management issues and their relationship to en- 
vironmental impact upstream, downstream, and in the command area. With- 
out an understanding of these matters it is impossible to appreciate what the 
environmental impact of the Projects may be, and thus to determine what 
ameliorative measures are appropriate. 

The idea of damming the Narmada goes back many years, but its realiza- 
tion has been complicated by the fact that the river passes through three 
states, which could not agree upon division of project costs and benefits. In 
1969 the dispute was referred to the Narmada Water Disputes Tribunal, es- 
tablished under India’s /nterstate Water Disputes Act, 1956. In 1979 the Tribunal 
handed down its award. The Tribunal, by agreement of the states, for the pur- 
pose of distribution of benefits accepted the figure of 28 million acre feet as the 
flow of the Narmada. It went on to apportion g million acre feet of water to 
Gujarat—the water to be diverted into the canal for use in that state (another.5 
million acre feet was to be delivered to Rajasthan). The hydroelectric benefits 
were divided among the three riparian states. The assumptions upon which 
the Tribunal’s award were based included a second dam project, Narmada 
Sagar, which was to be built, concurrently with Sardar Sarovar, upstream in 
Madhya Pradesh, as part of a basin-wide storage system. 

In 1985 the World Bank made credits and loans, totalling us $450 million, 
to India and the states of Gujarat, Maharashtra, and Madhya Pradesh, to 
help finance the construction of the Sardar Sarovar dam and canal. A second 
application has been made for us $350 million to complete the canal. And 
there is now before the Bank an application for an additional us $90 million for 
an associated project, the Narmada Basin Development Project. 

The Narmada Water Disputes Tribunal laid down conditions regarding re- 
settlement and rehabilitation of those who would be displaced by submergence 
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in Madhya Pradesh and Maharashtra, described in the award as ibe “ous 
tees.” The Government of India imposed certain environmental conditions. 
The Bank’s credit and loan agreements contain requirements relating to both. 
There is a dispute within India and worldwide over the question of whether 
India and the states have lived up to these conditions and requirements. 

Our Terms of Reference require us, in making oyr assessment, to consider 
all of the Bank’s existing operational directives and guidelines, bearing in 
mind that the credit and loan agreements were approved in 1985. Under Bank 
policy at that time resettlement and rehabilitation and environmental impact 
had to be appraised at the threshold of a project. Yet there was no proper ap- 
praisal made of the Sardar Sarovar Projects; no adequate appraisals of 
resettlement and rehabilitation, or of environmental impact, were made prior 
to approval. The Projects proceeded on the basis of an extremely limited un- 
derstanding of both human and environmental impact, with inadequate plans 
in place and inadequate mitigative measures under way. l 

It is noteworthy that the Bank has seen fit to establish our review. The 
Bank has provided us with all necessary documents, has engaged in the frank- 
est discussions with us, and has given us the latitude we needed to do our job. 
We think it unlikely that any other international aid organization has ever es- 
tablished a review with a mandate as sweeping as ours in connection with a 
project, no matter how controversial. The Bank’s willingness to do so is a 
tribute to its determination to understand what has gone wrong with the 
Projects. Similarly, we have had the cooperation of the Government of India, 
of the Governments of Gujarat, Maharashtra, and Madhya Pradesh, of non- 
government organizations, and of people affected by the Projects. 

in the past, when high dams have been built, people living in the sub- 
mergence area have often been evicted without proper compensation, often 
without due process. This has happened in developed countries as well as de- 
veloping countries. Compensation, in such cases, did not usually include any- 
thing more than cash, and the cash was more often than not inadequate, rarely 
if ever sufficient to buy replacement land. 7 

Since World War 1, developed and developing countries have built high 
dams in rural, forest, and frontier regions. Usually, this has resulted in incur- 
sions on the lands of indigenous and tribal people. It was the special situation 
of these people that first gave rise to measures to protect persons subject to in- 
voluntary resettlement. 

The earliest international recognition came in 1957. In that year the Inter- 
national Labor Organization (ILo) passed Convention 107; it required that in- 
digenous or tribal oustee families be “provided with lands of quality at least 
equal to that of the lands previously occupied by them, suitable to provide for 


their present needs and future development.” India ratified Convention 107 
on September 29, 1958. 
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In 1979, in India itself, the Narmada Water Disputes Tribunal stipulated 
that landed oustees in Maharashtra and Madhya Pradesh were to receive land 
for land, in fact, a minimum of two hectares (five acres) of land. Moreover, the 
Tribunal held that major sons of landed families (i.e., those aged 18 and over) 
were to be treated as separate families. Landless oustees, under the award, 
were to receive only a house lot. 

India and the three states, Gujarat, Maharashtra, and Madhya Pradesh, 
take the position that under the Tribunal award, land for land was only in- 
tended for the benefit of landowners holding formal title, i.e., having what is 
known in India as revenue land. They say that the Tribunal did not intend 
that tribal people cultivating encroached land in the forest, to which they have 
no formal title, should receive any Jand on resettlement. 

In 1980, the World Bank, for the first time, adopted a general resettlement 
policy. Indeed, the Bank made clear that there must be not only resettlement 
but also rehabilitation. It therefore provided that, on resettlement, displaced 
persons should “regain at least their previous standard of living.” Such per- 
sons were to include those displaced by dams and canals. Moreover, in 1982, 
the Bank developed a policy specifically designed for tribal people. It provided 
that their customary usage of land should be respected, and required that they 
should only be displaced when the borrower can implement “measures that 
will effectively safeguard the integrity and well-being of the tribal people.” 

In 1985, when the credit and loan agreements were signed between the 
Bank and the three states, no one knew the scale of the displacement that 
would result from the Sardar Sarovar Projects, nor did anyone have anything 
like a true picture of the peoples who were to be displaced, nor had the people 
themselves been consulted. In fact, resettlement policies for Sardar Sarovar, 
both those of the states and to a great extent those of the Bank, have been 
based on the measures set out in the 1979 Tribunal award. But the award 
sought mainly to adjudicate an interstate dispute. It did not, and should not 
have been expected to, design policies that would meet the needs of the af- 
fected people of the Projects as a whole. It did not even mention the Gujarat 
oustees, nor did it concern itself with the people potentially affected by the 
canal and irrigation system, nor did it take into account the cultural attributes 
of the oustee population; in the award there is no discussion of tribal peoples, 
or of encroachers, or of the real meaning of “landiessness.” 

In 1985, when the credit and loan agreements were signed, no basis for 
designing, implementing, and assessing resettlement and rehabilitation was in 
place. The numbers of people to be affected were not known; the range of likely 
impacts had never been considered; the canal had been overlooked. Nor had 
there been any consultation with those at risk. Nor were there benchmark data 
with which to assess success or failure. As a result, there was no adequate 
resettlement plan, with the result that human costs could not be included as 
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part of the equation. Policies to mitigate those costs could not be designed in 
accord with people’s actual needs. 

When the Bank signed the agreements for the Sardar Sarovar dam, ıt 
adopted the definition of landed oustee as set out in the Tribunal’s award, 
which did not include encroachers. Moreover, it did not address the question 
whether major sons were to receive land. This created the possibility of dis- 
possession for the majority of tribal oustees. 

At the same time the Bank, in the agreements for the canal, made nọ sepa- 
rate provision for those persons displaced or otherwise affected by the canal. 
Oustees were defined as those affected by submergence and project infrastruc- 
ture, even though, in 1980, the Bank had acknowledged that resettlement is 
necessary in the case of persons displaced by canals and irrigation systems. 

In 1990, the Bank announced a comprehensive resettlement policy apply- 
ing to oustees generally, and in 1991 a specific resettlement policy relating to 
tribals. These policy statements reiterated and elaborated the principles laid 
down a decade earlier. | 

These Bank policies reflect the global adoption of new concepts of human 
rights. They constitute a recognition that large-scale projects, especially in 
rural, forested, and frontier areas, may displace people just as do war and nat- 
ural calamities. They focus on people who are being displaced by the advance 
of development, and require that in any project the human rights of the ous- 
tees must be respected. According to ILo 107, these are rights not to be im- 
paired on grounds of national sovereignty or national interest. These consider- 
ations may justify undertaking a project but, according to 1Lo 107, they do not 
justify the nullification of these human rights if a project goes ahead. The gov- 
ernments of the three states claim that they are prepared to implement the 
award of the Tribunal and to live by the Bank credit and loan agreements. 
There is disagreement, however, over interpretation. Gujarat, which has 4,700 
oustee families, adopted a policy in 1988 which offers two hectares of land to 
all landed oustees. It also offers two hectares of land to those designated as 
landless; tribals and others who may be cultivating encroached land therefore 
receive two hectares of land. Under Gujarat’s policy, in keeping with the Tri- 
bunal’s award, major sons also receive two hectares. 

The Government of Gujarat and the Governments of Madhya Pradesh and 
Maharashtra contend that Gujarat’s policy goes beyond the requirements set 
out in the Tribunal award and the Bank agreements. Maharashtra, which 
may have as many as 3,000 families to be resettled, and Madhya Pradesh, with 
as many as 23,000 families to be resettled, are prepared to offer two hectares of 
land to landed oustees. But they are not willing to provide two hectares for ma- 
jor sons. Neither Madhya Pradesh nor Maharashtra acknowledges any rights 
of encroachers to adequate land on resettlement. 
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This disparity in state policies has resulted in a dispute over the meaning of 
the Tribunal award and the requirements of the Bank credit and loan agree- 
ments. The dispute may seem technical but upon its outcome depends the 
chances of thousands of oustees to land on resettlement. 

The first aspect of the dispute relates to major sons. It is said that Madhya 
Pradesh and Maharashtra are obliged under the Tribunal award to provide 
two hectares for major sons of families displaced from revenue lands. The 
states say they are not. Yet the direction by the Tribunal that every major son 
be treated as a separate family stands without qualification, express or im- 
plied. What other purpose would this provision serve except to enable each 
major son to claim the same entitlement as the family to which he belongs? In- 
our view the failure of Madhya Pradesh and Maharashtra to provide a mini- 
mum of two hectares of land to each major son in any landed family consti- 
tutes non-compliance with the Tribunal award. 

Of course, even if the Tribunal’s award were to be adopted, as regards ma- 
jor sons, by Madhya Pradesh and Maharashtra, it would still benefit only the 
major sons of landed families, for the Tribunal did not acknowledge any right 
in encroachers to be treated as landed. 

This brings us to the second aspect of the disagreement, relating to en- 
croachers. As noted above, Madhya Pradesh and Maharashtra say that en- 
croachers must be treated as landless oustees with no entitlement to adequate 
land for cultivation on resettlement. The dispute here is whether tribal people, 
holding their land by customary usage, are entitled to be treated as landed 
oustees. Madhya Pradesh and Maharashtra say they are not, that they are il- 
legal occupiers. 

The result is that, in Madhya Pradesh and Maharashtra, thousands of 
tribal families, who are classified as landless but who are in fact cultivating 
land, may not receive any or adequate land on resettlement. Both states have 
provided that encroachers who can prove that they were cultivating en- 
croached land prior to a certain date (in Maharashtra, 1978; in Madhya 
Pradesh, 1987) wili be entitled to have their interests recorded. But these ar- 
rangements depend on documented proof which does not often exist. We 
estimate that, under the states’ view, at least 60 per cent of tribal oustees 
engaged in cultivating land in Madhya Pradesh and Maharashtra will not re- 
ceive adequate land on resettlement. 

There are more than 60 million tribal people in India, many of them depen- 
dent on land they and their forebears have cultivated for generations. In 1987 
the United Nations World Commission on Environment and Development 
(the Brundtland Commission) addressed the need for respect for indigenous 
and tribal land and resource rights. It said: 


XV SARDAR SAROVAR 


The starting point for a just and humane policy for such groups 
is the recognition and protection of their traditional rights to 
land and other resources that sustain their way of life—rights 
they may define in terms that do not fit into standard legal sys- 


tems. 


Central to the Bank’s credit and loan agreements with India and the three 
states is the objective requiring that al! oustees, including those described as 
landless, be enabled as a result of resettlement and rehabilitation measures 
taken on their behalf, to “improve or at least regain the standard of.living they 
were enjoying prior to their displacement” [emphasis added]. How can this be 
guaranteed in the case of oustees for whom cultivation is their one skill and at 
the heart of their social, economic, and cultural lives, except by providing 
them, on resettlement, with land to cultivate? In 1984 the Narmada Control 
Authority, established to oversee the Projects, declared that: “For tribals, 
there is no rehabilitation more effective than providing land as the source of 
livelihood.” We have concluded that it is in fact the only way to ensure that 
they improve or at least regain their standard of living. The result of classify- 
ing encroachers as landless oustees means that people who are in fact cultivat- 
ing land they regard as their own will become landless laborers. This is not re- 
habilitation. It does not leave them at least as well off as before. 

The tribal people in Madhya Pradesh and Maharashtra are aware of the is- 
sue, and what it will mean for them if they are resettled as landless laborers. 
When we visited Bamni, a tribal village in Maharashtra, the people told us, 
“We are farmers, not laborers.” In our view Maharashtra and Madhya Pra- 
desh, in failing to provide adequate land on resettlement for rehabilitation of 
encroachers, have not complied with the Bank credit and loan agreements. 

The states point out that under the award and the Bank agreements all 
oustees have the right to resettle in Gujarat, where landed and landless oustees 
alike are to receive two hectares of irrigable land. Madhya Pradesh and Maha- 
rashtra contemplate that a very large number of oustees will therefore resettle 
in Gujarat. In fact, under Madhya Pradesh’s plan for resettlement, its resettle- 
ment sites are to provide only 10 per cent of the land needed for its oustees. 

But many oustees do not wish to go to Gujarat, for reasons which have to 
do with language, culture, and other ties to their region. It would, for many of 
them, be a long cultural journey. Under both the Tribunal award and under 
the Bank credit and loan agreements, oustees have the right to be resettled in 
their own state. It is true that in the last eighteen months Gujarat has achieved 
a measure of success in implementing resettlement, but Gujarat has thus far 
resettled something like 3,000 families. To resettle and then rehabilitate so 
many more oustees—perhaps 15,000 families—from Maharashtra and Mad- 
hya Pradesh would be an enormous task for Gujarat, and would impose a 
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severe strain on its resources, which are not unlimited. Moreover, it is not just 
a question of resettlement; it also entails rehabilitation. The states may be able 
to effect the physical removal of thousands of families to land in Gujarat, but 
we do not think that it will be possible for Gujarat to rehabilitate them all. 

It is important, we think, not to leave the matter there. The fact is that in 
Madhya Pradesh virtually no steps have been taken towards resettlement and 
rehabilitation. Even if Madhya Pradesh were to alter its policies, would it be 
reasonable to expect that Madhya Pradesh could implement a policy confor- 
ming to the Tribunal award and Bank agreements, if it were prepared to adopt 
one, within the time remaining before inundation? Could the implementation 
of resettlement.and rehabilitation be done in time? We have reluctantly con- 
cluded that the answer must be “No.” 

In Maharashtra there are 33 submergence villages divided between two 
talukas or districts—Akkalkuwa and Akrani. Because of cultural links between 
Akkalkuwa and adjacent districts of Gujarat, a Maharashtra-to-Gujarat 
migration has always been part of the resettlement and rehabilitation plan for 
some Akkalkuwa villages. So far, some 400 Akkalkuwa families have relocated 
in Gujarat. 

Maharashtra oustees, however, have the right to relocate within their own 
state. To this end, after its release was agreed by the Ministry of Environment 
and Forests in 1990, 2,700 hectares of forest land near Taloda were made 
available for resettlement. 

Resettlement and rehabilitation in Maharashtra are beset by serious diffi- 
culties. As noted earlier, Maharashtra’s policy fails to provide adequate land 
to encroachers (and major sons). The significance of this failure is revealed by 
the fact that none of the 24 Akrani villages are deemed by the Maharashtra 
plan to have any revenue land. The villagers of all 24 communities can only 
qualify for encroacher status, with one-acre land benefits. 

Also, the number of oustee families in Maharashtra is much larger than 
originally anticipated; the Tribunal estimated 450 families; by 1988 the figure 
had grown to 2,000; it is now judged to be approximately 3,000. The Taloda 
forest land is not large enough to provide the land to which this number of 
oustees is entitled, even if the tribal people in the 24 Akrani villages are treated 
as landless. Additional forest land is unlikely to be released—the Taloda case 
is seen as unique., 

This raises questions about the right of choice provided for in the Tribunal 
award and by the Bank agreements. That right ensures that displaced fami- 
lies, though obliged to leave their homes, ought not to be compelled to leave 
their home state. It is true that the bare right of choice remains. But the dis- 
parity in benefits means that they must choose between migrating to Gujarat 
or giving up their standard of living. 

The only resettlement policy applicable to all three states is the Bank’s. But 
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Bank policy has not been respected. The Projects were not appraised in accor- 
dance with Bank requirements. Basic information had not been gathered and 
adequate plans for resettlement and rehabilitation were not in place. 

Notwithstanding Gujarat’s success in providing land for submergence ous- 
tees, it has not provided land on resettlement for those oustees displaced in 
1960-61, when the lands of six villages at Kevadia were expropriated to estab- 
lish the construction site for the dam. To be sure, some of these villagers have 
received a measure of cash compensation. But since 1985 these people have 
been covered by the Bank agreements. Their entitlement to land should have 
been acknowledged seven years ago, yet the Bank has failed to secure an ac- 
knowledgment by Gujarat of their entitlement under the Bank agreements, let 
alone conveyance of appropriate lands. 

Indeed, it is only recently that the Bank has urged--though it has never 
insisted—that India and the states comply with the 1979 Tribunal award re- 
garding major sons, and develop policies to match the overarching objective of 
the Bank agreements in order to ensure land for encroachers. __ 

Nor is it only that the Bank has failed to enforce the award and agreements. 
It has, in the case of the canal, failed to obtain a covenant in its agreement 
with Gujarat to require compliance with Bank policy. What about those vil- 
lagers living in the path of the canal? Construction of the canal and irrigation 
system will affect as many as 140,000 families, of whom perhaps 13,000—no 
one knows how many—will lose much or all of their land. People losing land to 
the canal and irrigation system are offered compensation under the Land Ac- 
quisition Act of 1894. The number of such persons is a matter of competing 
estimates. But this much is clear: acquisition of land under the Land Acquisition 
Act has often meant that farmers losing land have been compensated at rates 
substantially lower than replacement costs. : 

The responsibility in this regard appears to us to rest with the Bank. It did 
not include resettlement benefits for canal oustees in the 1985 credit and loan 
agreements, even though such had been a part of Bank policy for five years. 

Evolving respect for human rights has established new norms for resettle- 
ment and rehabilitation. The Bank’s policies have been influential in estab- 
lishing these norms, and India has adopted many of them. It ratified 1L0 107 in 
1958. India and the three riparian states signed the 1985 credit and loan agree- 
ments with the Bank. At the end of the day, however, the failure of India and 
the states to enforce the relevant provisions of the Tribunal award and the 
Bank agreements, and the Bank’s failure to enshrine its policies in the agree- 
ments, mean that involuntary resettlement resulting from the Sardar Sarovar 
Projects offends recognized norms of human rights—human rights that India 
and the Bank have been in the forefront to secure. 


In 1972, after the Stockholm Conference, a new consciousness of environ- 
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mental issues emerged. In India, as elsewhere, in the 1970s and 1980s this was 
reflected in new environmental laws, guidelines, and practices. We have al- 
ready noted the absence in India of a national policy in the field of resettle- 
ment and rehabilitation (the matter is regarded as a state responsibility). In 
the environmental field, however, the Government of India has developed a 
comprehensive structure of policies for environmental protection and assess- 
ment of environmental impact. 

In’ 1983 environmental clearance for the Sardar Sarovar Projects was not 
forthcoming from India’s Ministry of Environment and Forests because of a 
lack of information on environmental impact. In 1985 the Bank approved the 
credit and loan for the Projects. An appropriate environmental assessment was 
not made. In the Bank’s 1985 Staff Appraisal Report no mention is made of 
the controversy that was holding up environmental clearance in India. The 
Bank required an environmental workplan by December 1985. It was not 
done. The date was extended to 1989. The workplan is still not available. 

It was not until 1987 that a conditional environmental clearance for the 
Projects was given by India’s Ministry of Environment and Forests. It was 
provided in the clearance that, instead of environmental impact studies being 
done before approval of the Projects, they were to be done pari passu, that is, 
concurrently with construction—an approach that we believe undermines the 
very basis for environmental planning. There was, however, an explicit sched- 
ule providing for the completion of the environmental impact studies by 1989. 
Most of the studies were not completed by 1989. Many have still not been 
completed. Without proper data and studies, proper assessments of environ- 
mental impact cannot be made and effective ameliorative measures cannot be 
developed. 

The history of the environmental aspects of Sardar Sarovar is a history of 
non-compliance. There is no comprehensive impact statement. The nature 
and magnitude of environmental problems and solutions remain elusive. This 
feeds the controversy surrounding the Projects. As with the resettlement and 
rehabilitation issues, this has placed our review in a difficult position. ‘To com- 
plete our work, we have had to assemble basic ecological information to estab- 
lish the likely effects of the Projects upstream, downstream, and in the com- 
mand area. This work should have been done by others before the Projects 
were approved. 

The design and operation of a multi-purpose project like the Sardar 
Sarovar Projects depends on the hydrology of the river. Understanding im- 
pacts, therefore, begins with an understanding of the hydrology and the nature 
of the changes that will be caused by the engineering works. 

During the proceedings before the Narmada Water Disputes Tribunal, the 
states agreed on a figure of 28 million acre feet as the average annual stream- 
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flow to be expected three years out of four. The Tribunal accepted this figure 
as a basis for the apportionment of the benefits of the Projects. It also provided 
a benchmark for design of the dam and canal. 

We found discrepancies in basic hydrological information related to these 
works. We therefore examined the streamflow data and did our own analysis. 
We found that there is good reason to believe that the Projects will not perform 
as planned. The problems relate to the sequence and timing of streamflows 
and the capacity of the dam and canal to store and divert water. The effects of 
Sardar Sarovar upstream, downstream, and in the command area, therefore, 
will be different from what has been assumed to date whether or not the up- 
stream Narmada Sagar Projects are built as planned. A realistic operational 
analysis upon which to base an environmental assessment is lacking. This 
alarmed us and it should alarm others, especially for a megaproject with such 
far-reaching implications as Sardar Sarovar. 

For the area upstream of the dam there are piecemeal studies that suggest 
that the impact on biodiversity will be minimal. But there has been no attempt 
properly to assess the cumulative effects of the impacts arising from the 
Narmada Sagar Projects. Although the Narmada Sagar Projects are not 
within our Terms of Reference, the resulting cumulative impacts will almost 
certainly be serious. The Bank has placed itself in a difficult position by agree- 
ing to proceed with Sardar Sarovar Projects before the environmental implica- 
tions of directly related projects upstream are understood. 

Programs in the upstream region for compensatory afforestation and catch- 
ment area treatment are under way. We believe that these programs, however 
successful in the short term, are likely to fail because of the lack of participa- 
tion by local people. It is our view that achieving the necessary cooperation is 
not likely to be possible within the construction schedule imposed by Sardar 
Sarovar. 

The backwater effect of sedimentation upstream of the dam is also an issue 
which has been ignored. Our analysis indicates this effect could mean a rapid, 
continuing, and cumulative rise in water level in the river above the reservoir. 
This can cause flooding to extensive areas of densely populated farmland. The 
human and environmental impacts could well be severe. 

The construction of a dam on a free-flowing river has obvious implications 
for the downstream ecosystem, all the more so when proposed developments 
upstream will divert most of the river flows. But we found that no assessment 
of downstream impact has been done. Some of the basic information is only 
now being gathered. The implications of the Sardar Sarovar Projects for the 
geomorphology of the lower reaches of the river and its estuary and for the 
fishery and the people living in the region are unknown. We were able to as- 
semble enough information to indicate that the impacts will be serious. It is 
likely, for example, that the hilsa fishery, the largest on the west coast, on 
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which thousands of people depend, will suffer severe losses or be eliminated 
completely. The mitigative measures currently proposed are inadequate: 

The shortcomings we have found in environmental assessment also extend 
into the command area. Although properly integrated studies are lacking, we 
have found that there are likely to be serious problems with waterlogging and 
salinity. Assumptions used in design of the canal and irrigation network, and 
on the development of mitigative measures, are questionable. We can only 
conclude that, when taken together, the problems that will arise in the com- 
mand area will be quite similar to those identified by the Bank in many other 
irrigation projects in its 1991 India Irrigation Sector Review. 

The priority water use is domestic consumption. We were surprised there- 
fore to find that the plans for the delivery of water to the people in the villages 
and other centers in the drought-prone regions of Gujarat were only in the ear- 
hest stages of development. Apart from guidelines and intentions, we had little 
to review. We could not make any proper assessment as required by our 
Terms of Reference. 

We have been conscious throughout our review of the close connection be- 
tween the Projects’ engineering design and the human and environmental im- 
pacts. This can be most clearly observed in the field of public health. 

Large-scale irrigation projects such as the Sardar Sarovar Projects are 
known to carry health risks. From the first phases of construction, through 
creation of canals and ponds, to establishment of the reservoir itself, there are 
inevitable dangers of a large-scale increase in water-borne diseases. These 
have been documented since the 1930s, and World Bank-assisted projects 
have witnessed some of the probiems that can occur. 

Yet, as recently as January 1992, we find that the Bank’s consultant says 
that the Sardar Sarovar Projects appear to have been “planned, designed and 
executed without incorporation of Health Safeguards.” He describes various 
parts of the Projects as “death traps” and as “taking Malaria to the doorsteps 
of the villagers’ and as creating “ideal breeding sites” for malarial 
mosquitoes. He reported a total collapse of vector control measures. The in- 
cidence of malaria has risen sharply in villages near the dam; local clinics have 
recorded deaths from malaria. The failure to anticipate and prevent malarial 
hazards is a part of the failure to implement measures to mitigate the impacts 
of the Projects. 

The Bank is now proposing a Narmada Basin Development Project, and is 
considering providing a us $go million credit for this purpose. The connections 
between this project and Sardar Sarovar are many. Although the Basin Devel- 
opment Project appears to address many of the problems raised during our 
review, and we recognize that some parts have merit, we have concluded that 
it will not succeed in meeting the stated objective as “a comprehensive pro- . 
gram to tackle the growth and sustainability needs of the basin.” Furthermore, 
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the staff appraisal report for the proposed Basin project fails to acknowledge 
the linkages that also exist with the Narmada Sagar Projects. The Bank may 
be moving incrementally towards involvement in another major deveiopaneii 
project without prior consideration of the possible social and environmental 
consequences. 

In spite of non-compliance with Bank resettlement and environmental ni 
quirements, the Sardar Sarovar Projects are proceeding—in the words of Chief 
Minister Patel of Gujarat—as “an article of faith.” It seems clear that 
engineering and economic imperatives have driven the Projects to the exclu- 
sion of human and environmental concerns. Social and environmental trade- 
offs have been made that seem insupportable today. 

The Bank has followed what it describes as an incremental strategy in an 
attempt to secure compliance with its resettlement policies. India has done 
much the same in its adoption of the pari passu principle with regard to envi- 
ronmental issues. These approaches, however, have failed to achieve their ob- 
jectives. Moreover, they signify that these crucial matters—resettlement and 
environment—are of only secondary importance. 

We are well aware of the scale of the development task facing India, of the 
importance India places on irrigation in increasing production in the agricul- 
tural sector, and of the longstanding partnership between India and the Bank 
in this endeavor. But our Terms of Reference are specific. They require us to 
consider the Bank’s policies, India’s environmental regime, and the credit and 
loan agreements. These emerge from the context of Bank-India relations just 
as surely as does the longstanding partnership in the enhancement of agricul- 
tural production between the Bank and India. If there was no intention of fol- 
lowing Bank policy or India’s regulatory regime, it would have been appropri- 
ate to acknowledge this. In any event the incremental strategy has been 
counter-productive. 

The Bank, in crafting our Terms of Reference, invited specific recom- 
mendations which “should include, as appropriate, any recommendations for 
improvement of project implementation. ...” If essential data were available, 
if impacts were known, if basic steps had been taken, it would be possible to 
know what recommendations to make. But we cannot put together a list of rec- 
ommendations to improve resettlement and rehabilitation or to ameliorate en- 
vironmental impact, when in so many areas no adequate measures are being 
taken on the ground or are even under consideration. 

i Important assumptions upon which the Projects are based are now ques- 
tionable or are known to be unfounded. Environmental and social trade-offs 
have been made, and continue to be made, without a full understanding of the 
consequences. As a result, benefits tend to be overstated, while social and envi- 


ronmental costs are frequently understated. Assertions have been substituted 
for analysis. 
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Every decision as to the Sardar Sarovar Projects has always been, and will 
continue to be, a decision for India and the states involved. Together, they 
have spent a great deal of money. The foundations of the dam are in, the dam 
wall is going up, the turbines have been ordered and the canal is completed to 
the Mahi River. No one wants to see this money wasted. But we caution that it 
may be more wasteful to proceed without full knowledge of the human and en- 
vironmental costs. 

We have decided that it would be irresponsible for us to try to patch to- 
gether a series of recommendations on implementation when the flaws in the 
Projects are as obvious as they appear to us. As a result, we think that the 
wisest course would be for the Bank to step back from the Projects and con- 
sider them afresh. The failure of the Bank’s incremental strategy should be ac- 
knowledged. 

Whatever decisions the Bank makes about its role in the Projects, it must 
bear in mind the critical importance of consultation with the people of the val- 
ley and along the route of the canal. Such consultation would be in accord with 
the Brundtland Report, which said that in the case of tribal people, “they must 
be given a decisive voice in the formulation of resource policy in their areas.” 
The same must be achieved for non-tribals as well. As Prime Minister Rajiv 
Gandhi said to the United Nations on the adoption by the General Assembly 
of the Brundtland Report, “The search for the right answers must go on 
relentlessly. It is a worldwide endeavour to which India pledges its unstinting 
support.” 

Our job has been to make an assessment. We have done so. We have, in the 
course of our work, made many friends in India. We wish to assure them that 
our sole desire has been to find the truth and report it. We hope that our as- 
sessment may advance the search for constructive and creative solutions. 


Yours sincerely, 


Bradford Morse, Chairman 


e 


Thomas R. Berger, Deputy Chairman 
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THE PROJECTS 


The Sardar Sarovar dam: the main dam wall is 1,210 meters long and reaches a 


maximum of 163 meters above the deepest foundations. The planned final 


height can be seen at the base of the two towers on the horizon. 
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Chapter 1 
THE 
SARDAR 
SAROVAR 
PROJECTS 


AFTER Independence, Prime Minister Jawaharlal Nehru ordained high dams 
as India’s “secular temples.” India, in seeking to realize Nehru’s vision, has 
become the world’s greatest dam builder. Many of these dams have been fi- 
nanced in part by the World Bank. 

It may be surprising, therefore, that the main stem of the Narmada River, 
India’s fifth longest river, has never been dammed. This is not because there 
has been any dearth of proposals to dam the Narmada. But the river flows 
through three states. It rises in central India, in the state of Madhya Pradesh, 
and passes through Maharashtra and Gujarat, on its way to the Gulf of Cam- 
bay and the Arabian Sea. Proponents of dam construction on the river believe 
that construction should have begun long ago. But building of high dams on 
the Narmada had to await agreement among the three states as to the distribu- 
tion of costs and benefits. 

As a result, the Sardar Sarovar Projects, as well as the dams proposed fur- 
ther upstream, languished for two decades. Two thousand villagers in the vi- 
cinity of Kevadia in Gujarat had been removed from their homes in 1960-61 to 
make land available for infrastructure for the Sardar Sarovar dam and canal. 
But construction of the dam itself did not begin in earnest until 1987. Now the 
dam is rising, regarded as a symbol of progress by the Government of Gujarat 
and by many others, but, to most of the people living in the area to be sub- 
merged, feared as a threat to their land, their livelihoods, and their cultures. 

Sardar Sarovar consists of several components. There is the dam, together 
with a riverbed powerhouse and transmission lines. There is also the main ca- 
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nal, a canalhead powerhouse, and irrigation network.' Together they are 
known as the Sardar Sarovar Projects. 

In 1965 India appointed a committee to develop a master plan eid the 
Narmada basin. It made recommendations for the dam and canal in Gujarat 
and for 12 major projects in Madhya Pradesh as well as for the allocation of 
water among the states. Gujarat endorsed the report, but Madhya Pradesh 
and Maharashtra rejected it. In 1969 the Government of India established the 
Narmada Water Disputes Tribunal under the: Interstate Water Disputes Act, 1956 
to resolve. finally the differences among the states. The Tribunal handed down 
its decision in 1979. That award established many of the fundamental design 
parameters for the series of dams on the lower Narmada River—the Narmada 
Sagar Projects, as well as the Sardar Sarovar Projects. These parameters in- 
clude dam height, regulation of flows, canal levels and gradients, etc. They are 
among the most basic factors that determine environmental and resettlement 
impacts (see Chapter 11). . 

In the course of proceedings before the Tribunal, the states negotiated an 
agreed figure of 28 million acre feet (MAF) as the utilizable quantity of water 
from the Narmada with 75 per cent dependability (i.e., in three years out of 
four, on average). This figure was accepted by the Tribunal as a basis for the 
apportionment of the benefits of the Projects. It also provided a benchmark for 
design of the dam and the canal. 

The height of Sardar Sarovar dam was fixed at 455 feet, creating a reservoir 
that will submerge approximately 37,000 hectares of land in three states: 
Gujarat, Maharashtra, and Madhya Pradesh. The dam itself is being built in 
a hilly region, inhabited by tribal people, that encompasses contiguous areas 
of all three states. Their villages extend well into the reservoir area. Virtually 
all of the affected people in Gujarat are tribals. This is also the case in 
Maharashtra. In Madhya Pradesh approximately 40 per cent of the people in 
the submergence area are tribals. In all three states, the-tribal people are en- 
gaged in a mixed economy, cultivating land and grazing animals in or about 
the forests, collecting forest products, and fishing. The remainder of the sub- 
mergence area in Madhya Pradesh extends upstream to include the caste vil- 
lages of the Nimad plain, where irrigated arable agriculture forms the main- 
stay of the economy. The land here is some of the most fertile in India. Of the 
245 villages to be submerged, 19 lie in Gujarat, 33 in Maharashtra, and 193 in 


Madhya Pradesh. In total, at least 100,000 people will be affected by sub- 
mergence.” 


1 
; Bank agreements refer to these structures as the “Water Delivery and Drainage Project.” 
The calculation of numbers affected varies widely. Government officals in India acknowledge 


that at least 90,000 persons live in the 245 villages affected by submergence. Most other estimates 
are greater. We think 169,000 a conservative figure. 
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The Tribunal’s 1979 award set out the benefits and procedures for resettle- 
ment of those persons in Madhya Pradesh and Maharashtra to be displaced 
by submergence in the reservoir area, and apportioned the cost of their reset- 
tlement to the Government of Gujarat. The Tribunal did not deal with reset- 
tlement of people in Gujarat to be affected by the Projects. 

The Tribunal ruled that the electrical power and energy benefits produced 
by the Projects will be shared among the riparian states (16 per cent to 
Gujarat, 57 per cent to Madhya Pradesh, and 27 per cent to Maharashtra). 
The Tribunal also determined the amount of water allotted for use by Gujarat 
and Rajasthan (9.5 MAF), which would be made up in part by regulated re- 
leases by Madhya Pradesh from the Narmada Sagar Projects. The Sardar 
Sarovar dam will divert this water into the canal and irrigation system, serving 
1.8 million hectares in Gujarat, as well as the Barmore and Jallore districts of 
Rajasthan. The canal network will require approximately 80,000 hectares for 
construction, more than twice as much land as the reservoir. The canal itself 
will be the biggest in the world in terms of its capacity. 

The Tribunal’s award also established the Narmada Control Authority, an 
interstate administrative agency chaired by the Secretary of the Department of 
Water Resources, to secure compliance with the award. 

In. 1985 the World Bank entered into credit and loan agreements for $450 
million? with India and the states of Gujarat, Maharashtra, and Madhya 
Pradesh to assist in the construction of the Sardar Sarovar dam and-canal. 
Consideration of Narmada Sagar Projects was deferred, even though the Tri- 
bunal award and the project designs assumed simultaheous construction 
schedules. Forest and other environmental clearances covering much of the 
reservoir had to be obtained from the Government of India. These were se- 
cured in 1987, and construction began in earnest. 

For many years Sardar Sarovar has been the dream of political leaders and 
planning officials in Gujarat. Its proponents say that it will bring enormous 
benefits to millions at a cost of displacing comparatively few people. Support- 
ers of the dam say that it will provide drinking water to over 40 million people 
and irrigation to 1.8 million hectares of land in that state, not to mention hy- 
droelectric power. They ask that these benefits be weighed against the num- 
bers of people who may be adversely affected. They point out that the majority 
of the persons to be displaced are tribal people whose lands are said to consist 
of steep, rocky ground and degraded forests. ‘The land which will be lost, they 
say, is of marginal value. The juxtaposition of these numbers, of beneficiaries 
on the one hand and of the persons to be displaced on the other, is said to be 


3 At the time of the Bank’s appraisal this contributed 18 per cent of the cost of the dam and power 
project and about 30 per cent of the water delivery project. 


6 SARDAR SAROVAR 


sufficient justification for the Projects. . $ 
The Chief Minister of Gujarat, Chiman Patel, predicts that if the Sardar 


Sarovar Projects do not go forward, if water for drinking and for irrigation is 
not made available to the drought-prone areas in Kutchch, Saurashtra, and 
northern Gujarat, the result will be the involuntary resettlement of hundreds 
of thousands of Gujarati citizens who will be forced by drought to migrate 
from their homes. 

On the other side, it is argued that the benefits which have been described 
may never materialize: that adequate drinking water will never reach Kutchch 
and other drought-prone areas, and that the irrigation benefits have been 
vastly overestimated. It is also argued that adequate measures are not being 
taken to resettle families displaced by the Projects, and that rehabilitation as 
planned cannot succeed. It is also contended that the environmental impact 
will be far greater than predicted. It is also alleged that the numbers of people 
to be affected by the Projects have been significantly underestimated, that 
those affected include not only the people in the submergence area, but also 
those already displaced by the construction of infrastructure at Kevadia, those 
to be displaced by the canal, as well as others affected downstream. People 
may also be adversely affected by compensatory afforestation, secondary dis- 
placement, public health hazards, and the Bank's newly proposed Narmada 
Basin Development Project. It is argued that when these people are added to 
those living in the submergence area, the numbers swell to 300,000 or more. It 
is also pointed out that the Sardar Sarovar Projects are linked to the construc- 
tion of the Narmada Sagar Projects upstream, and that will have even greater 
environmental and social impacts. 

The Sardar Sarovar Projects have come under scrutiny at a time of world- 
wide awakening to the consequences of large-scale projects in rural and remote 
areas, especially those inhabited by indigenous or tribal people. Sardar 
Sarovar has therefore become—in India and in many other countries—a sym- 
bol. To some it represents economic development which will bring enormous 
benefits to millions; others regard it as an imposition upon the land which will 
impoverish—culturally and economically—hundreds of thousands of people 
and irrevocably alter, if not destroy, the natural environment which the 
Narmada River supports. 

The foundation of the dam has been completed, and work on the dam wall 
is well under way. Construction of the main canal, begun in 1987, already ex- 
tends to the Mahi River—to provide water to an area representing approxi- 
mately one-quarter of the total area to be irrigated in Gujarat. A substantial 
investment has already been made. 

Relocation of the people living behind the dam has also begun. Virtually all 
of those already relocated are tribal people living in Gujarat, some 4,000 fami- 
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lies numbering about 20,000 persons. The majority of those still to be relo- 
cated and resettled live in Maharashtra and Madhya Pradesh. In Maharash- 
tra, resettlement has been immersed in controversy; in Madhya Pradesh, there 
have been virtually no steps taken to enable resettlement to proceed. 

The Narmada Water Disputes Tribunal laid down conditions regarding re- 
settlement. The Government of India imposed certain environmental require- 
ments. The Bank’s credit and loan agreements contain requirements touching 
on both. At the threshold of our task the issue is whether India and the states 
have lived up to these conditions and requirements. But our review was estab- 
lished because the Sardar Sarovar Projects have become a subject of contro- 
versy within India and throughout the world, especially with regard to the 
measures being taken to resettle and rehabilitate displaced and other affected 
persons, and to ameliorate the environmental impact of the Projects. 

The conflict between development and the rights of indigenous and rural 
people is not a uniquely Indian phenomenon. In every continent, in developed 
and developing countries, high dams and other large-scale projects have inun- 
dated millions of hectares of land, raising serious questions about human and 
environmental impacts. Often the areas affected are tribal lands and land be- 
longing to rural peasants. Sardar Sarovar has sharpened the focus of world- 
wide concern, in part because of the scale of the Projects, and in considerable 
part because people on the margins of development, whose ancestral lands are 
to be taken from them for what many believe to be the greater good of the ma- 
jority, are beginning to speak out on their own behalf. 


~ 


The Independent Review at work: Hugh Brody meeting with Madhya Pradesh 


oustees at their relocation site in Gujarat. 
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Chapter 2 

THE 
INDEPENDENT 
REVIEW 


Our review is the result of a specific controversy over the question whether In- 
‘dia and the three state governments have complied with India’s own policies, 
especially the 1979 award of the Narmada Water Disputes Tribunal, relating 
to resettlement and rehabilitation and amelioration of environmental impact, 
and the Bank’s conditions, set out in the 1985 credit and loan agreements, 
touching on both subjects. 

But our Terms of Reference from the President of the Bank cover much 
broader issues.' They require our review to make: 


an assessment of the implementation of the ongoing Sardar 
Sarovar projects... as regards: 

(a) the resettlement and rehabilitation (R&R) of the population 
displaced/affected by the construction of the ssp infrastructure 
and by the storage reservoir; and 

(b) the amelioration of the environmental impact of all aspects 
of the projects. i 


Our Terms of Reference also provide: 
The assessment shall take account of all covenants and un- 
derstandings reached between Government of India (Gor) and 


IBRD/IDA in the loan/credit docements and other relevant agree- 
ments as well as: 


! See Appendix A. 
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(a) the decisions of the Narmada Water Disputes Tribunal, 
which sanctioned the projects; 

(b) the environmental clearance decision of the cor Ministry of 
Environment and Forests including subsequent decisions re- 
garding release of forest lands for resettlement, 

(c) union and state laws and directives relevant to the imple- 
mentation of R&R in the three affected states Gujarat, Madhya 
Pradesh and Maharashtra. 

The assessment shall make reference to existing Bank opera- 
tional directives and guidelines with respect to project-related 
R&R and environmental assessments and safeguards, keeping in 
mind that several of these directives were promulgated and/or 
amended after these loans/credits were approved in 1985. 


Since our Terms of Reference apply to the construction of the dam, the 
power facility, and the reservoir, and to those people “displaced/affected” 
thereby, our review must consider not only the people in the villages of the 
submergence area, but also the situation of people of the six villages affected 
by the early (1960-61) construction of infrastructure at Kevadia. Moreover, 
we were asked by President Conable to consider, under our Terms of Refer- 
ence, the status of resettlement and compensation for “canal-affected per-. 
sons.” 

The dispute within India regarding resettlement and rehabilitation has 
largely focused on agricultural oustees, i.e., those who will lose land to which 
they hold legal title. But the Tribunal award and the Bank credit and loan 
agreements have identified a whole class of landless oustees who will lose their 
means of livelihood and who must be provided for. Then there is the question 
of encroachers, that is, persons cultivating land to which they hold no formal 
title, who are treated as landless. We have included all of them in our review. 

_ In approaching our task, we have taken the position that our assessment is 
not simply a question of determining compliance or non-compliance with the 
Tribunal award and the loan agreements. Compliance or non-compliance is 
not a pro forma question. The conditions laid down by the Bank relating to re- 
settlement and rehabilitation and the amelioration of environmental impact 
are conditions intended to address underlying issues. 

Failure to comply with India’s or the Bank’s conditions may raise the ques- 
tion whether compliance is possible. It is important to note that our review 
cannot proceed as if the terms and conditions required by the Tribunal and by 
the Bank are necessarily going to be fulfilled and all that remains to be done is 


to implement them. If they cannot be implemented, that must be considered 
. . 5 2 
otherwise our review would be a charade. f 
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Ensuring compliance is not simply a question of problem-solving, of look- 
ing at the implementation of policies adopted by the Bank, India, and the 
three states and working out ways of improving it: Implementation cannot be 
carried out if the assumptions that undergird the policies are themselves 
flawed. A consideration of implementation therefore requires a consideration 
of these assumptions. 

Many questions arise. Are the stated environmental impacts accurately as- 
sessed? Is there sufficient data available to quantify those impacts? Will the 
proposed ameliorative measures be effective? Are the right issues being ad- 
dressed in a timely way? Do the resettlement and rehabilitation plans take into 
account the characteristics of the people being- displaced? Are they appropriate 
to such people? Are they capable of realization as stated? 

We began our task in September 1991. This gave us, the advantage of con- 
sidering what had happened on the ground in the decade since the Tribunal 
award, and in the six years since the Bank’s credit and loan agreements of 
1985. It is now almost five years since the environmental clearances were 
granted by the Government of India in 1987. Much has been learned in the 
past decade. 

We have had to contend with the fact that views are polarized. Wherever 
we went we found that opinion was sharply divided. Proponents conscien- 
tiously regard the Projects as “the lifeline of Gujarat.” Opponents, equally 
conscientious, regard the Projects as a human and environmental catastrophe. 

We have been struck by the firmness with which all sides hold to their views 
of the Projects, by the compelling case made for the need for water in drought- 
prone areas of Gujarat, by the genuine concerns expressed about the impact of 
the Projects on the affected people and on the environment, and by the good- 
will and cooperation that all sides have extended to our review. 

We made it clear wherever we went that we would conduct a truly indepen- 
dent review, that though our Terms of Reference are quite properly set by the 
President of the Bank, none of us work for the Bank nor have any of us ever 
worked for the Bank. We made it plain that we intended to travel wherever we 
thought it important to go, and to talk with whomever we thought it appropri- 
ate to speak. The independence of our review. has been integral to our entire 
modus operandi, and has been welcomed on all sides. The Bank has provided 
all the necessary financial support, but we have designed and administered 
our own budget. Having retained editorial control of this report, we are fully 
and solely responsible for its content. 

In the course of our review, we travelled throughout the Narmada valley, 
including the dam site, the submergence area, the catchment area, and the 
area downstream, and around the command area, including the route of the 


canal. 
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We visited Kutchch and Saurashtra where recurring drought conditions 
have meant that people in these districts suffer great hardship. The people 
there told us how eager they were to see the waters of the Narmada flow to 
their region. 

Of course, there are many claims on the waters of the Narmada. Many of 
the people in the submergence area, who will be flooded out, told us of their 
long history of spiritual and economic dependence on the river. The concerns, 
too, of the villagers downstream, dependent on the fishery, were forcefully 
brought to our attention. 

We have, therefore, together with the two senior members of the review 
team, Donald Gamble and Hugh Brody, met frequently with officials of the 
Government of India, including the Minister of Water Resources, his deputy, 
` and other Union officials. 

We have met with the Governments of the three states, as well as with the 
Narmada Control Authority, the Narmada Valley Development Authority, 
and the Sardar Sarovar Narmada Nigam Limited. All of the officials of Union 
and state governments and relevant agencies whom we met cooperated with us 
fully and provided us with whatever documents we requested. All dealt with 
us in good faith. The Bank’s staff in Washington, D.C., and in India provided 
us with complete and unimpeded access to Bank files. 

We can confidently say that we were made fully aware of the range of opin- 
10n about Sardar Sarovar, because we talked to all sides. The Chief Minister of 
Gujarat, members of the Gujarat legislature, Members of Parliament from 
Gujarat and the Gujarat business community emphasized the benefits the Pro- 
jects are expected to bring to Gujarat. We talked to the Chief Minister of Mad- 
hya Pradesh and the Chief Minister of Maharashtra and to officials from both 
of these states, who also emphasized the benefits the Projects would bring. We 
spent time talking with and touring sites with the non-government organiza- 
tions Arch Vahini and Anand Niketan Ashram, both of which have worked 
tirelessly to help with resettlement of oustees. 

At the same time, many critics challenged fundamental assumptions upon 
which the Projects are based, while others proposed stopping the construction 
of the dam altogether. Opponents of the dam not only urged upon us what 
they regard as flaws in the Projects but also questioned the advisability of pro- 
ceeding with them at all. We heard this side most often from Narmada Bachao 
Andolan, an Indian non-government organization, which also organized for us 
trips to villages and meetings with people of the valley. 

We met with eminent persons on both sides of the issue in New Delhi, Bom- 
bay, Gandhinagar, Ahmedabad, Baroda, Bhopal, and Indore. 

We visited 65 villages, tribal and peasant, throughout the Narmada valley 
and command area. At gatherings in those villages we heard from the inhabi- 
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tants. Often people came from other villages, and in this way we heard from 60 
additional villages. Twenty of the villages we visited were relocation sites. At 
these sites and at meetings with oustees at Kevadia, we heard from people who 
had come from another 30 relocation sites. 

Often government officials accompanied us and provided translators, but 
in many places the non-government organizations have easier access than gov- 
ernments or World Bank representatives. With them we went to many villages 
where World Bank missions have not in the past been able to go. Representa- 
tives of Arch Vahini, Narmada Bachao Andolan, and Anand Niketan Ashram 
often accompanied us, in turn, to these places. 

These local non-government organizations were happy to accompany us to 
the villages in which they were active. They and others were prepared, as well, 
to provide us with all of the research, surveys, etc., they had carried out. They 
were naturally eager to ensure we heard and understood their point of view, 
but they were also ready to answer our queries in the most straightforward and 
comprehensive way. 

We found that, in the finest traditions of India and Indian democracy, 
there was uninhibited discussion, in the press and elsewhere, of the Projects, 
‘creating considerable intellectual ferment. We met academics, retired public 
servants, and scores of others, on all sides of the issue, who were eager to pro- 
vide us with information and argument. Indeed, we challenged many to make 
formal, written submissions that we could consider carefully, which they did. 
We also felt it necessary to commission studies and to obtain expert advice on 
a number of issues. 

Our knowledge, therefore, is based on what we were told during our meet- 
ings in India, what we were able to glean from research data and from govern- 
ment and Bank files, submissions written specially for our review, and what we 
were able to see for ourselves in tribal and peasant villages in the Narmada 
valley and in the relocation sites in Gujarat and Maharashtra. (There are as 
yet no relocation sites in Madhya Pradesh to which anyone has been reset- 
tled.) 

We must acknowledge the enormous contribution to our work of our col- 
leagues, Donald Gamble and Hugh Brody, without whose participation our 
review would not have been possible. Mr. Gamble gathered, organized, and 
analyzed the plethora of relevant data and documents on environmental ques- 
tions. He conducted, on our behalf, scores of interviews. He engaged and su- 
pervised researchers, and performed a multitude of other critical tasks. Mr. 
Brody was in charge of our work on resettlement. He travelled, on our behalf, 
to many of the villages that we did not have time to visit. He met with hun- 
dreds, if not thousands, of affected people, frequently reaching remote villages 
by foot. He did extensive study on the cultures and lifestyles of tribal people, 
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and reviewed the considerable literature on resettlement and rehabilitation. 
Mr. Gamble and Mr. Brody worked so closely with us that we regard the intel- 
ligence they gathered in their travels throughout the region as just as valuable 
as that which we obtained directly. 

In the chapters that follow, we consider first the overarching principles of 
policy that apply generally to resettlement and rehabilitation (Chapter 3), and 
then deal at length with the resettlement and rehabilitation policy of each state 
and its progress of implementation. With respect to the environmental issues 
we describe the policy framework and then the progress of implementation. 

‘It is hardly necessary to point out the relationship between the human and 
environmental issues. We found that any assessment of the present wellbeing 
of people in the submergence area depends on environmental factors, in par-` 
ticular, the condition of the forest, the productivity of the land, the fisheries, 
and water quality; indeed, almost every aspect of resettlement and rehabilita- 
tion depends on environmental asséssment or predictions about environmen- 
tal impacts. 

This interdependency of environmental and human aspects has a direct 
bearing on our ability to provide a meaningful assessment of the adequacy of 
implementation of the Projects. Although the two issues will be considered 
separately, for the purposes of analysis, in the chapters which follow, the two 
objectives of our Terms of Reference are linked. Moreover, to make an assess- 
ment of the adequacy of measures taken in connection with resettlement and 
rehabilitation and environmental protection, it is necessary to consider them 
in the light of the Sardar Sarovar Projects as a whole, their history, design, and 
performance. 


RESETTLEMENT AND REHABILITATION 


Dance at Anjanvada, a tribal village in Madhya Pradesh, to celebrate payment 
of bride price—the money and goods that the groom’s family must pay to the 
bride’s family—in anticipation of a wedding. 


a a e 


| Chapter 3 
RESETTLEMENT AND HUMAN RIGHTS 


In an earlier era, involuntary resettlement was considered merely a necessary 
consequence of dam projects. 

Of course, people may be displaced by political upheaval or natural calam- 
ity. At Independence, millions of persons in Punjab and Bengal had to be re- 
settled. Earthquakes and floods may require resettlement of large numbers. 
From the point of view of the displaced, however, a dam that will submerge 
their land is not an inevitable natura! calamity, but a man-made catastrophe. 

In India, since Independence, the construction of high dams and the irriga- 
tion structures that usually go along with them has been the country’s greatest 
cause of involuntary resettlement. Millions have been displaced to make way 
for such projects, their lives uprooted to serve the greater good. 

It is not, however, simply a question of weighing the numbers on each side, 
not simply a question of statistical relativism, but a question of human rights. 
The development of international standards, of India’s policies, and of the 
Bank’s policies on resettlement reflect worldwide concern for the human rights 
of persons displaced by involuntary resettlement. 

Our Terms of Reference require us, in making our assessment, to consider 
all of the Bank’s existing operational directives and guidelines on resettlement 
and rehabilitation, bearing in mind that the credit and loan agreements for the 
Sardar Sarovar Projects were approved in 1985. In fact, India’s policies on re- 
settlement and the Bank’s policies on resettlement have been developing side 
by side, though with some important differences. 

In the past, when high dams have been built, the people who occupy land 
in the submergence area have often been evicted without proper compensa- 
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tion, often without due process. This has happened in developed as well as de- 
veloping countries. Compensation, in such cases, did not usually include any- 
thing more than cash compensation, payable under conventional expropria: 
tion statutes, and thè cash was more often than not inadequate, rarely if ever 
sufficient to buy replacement land. Other people affected by the loss of em- 
ployment, access to fisheries, or other sources of livelihood, have usually been 
ignored. 

Since World War u, developed and developing countries have built high 
dams in rural, forest, and frontier regions of the world. Usually, this has re- 
sulted in incursions on the lands of indigenous or tribal people. It was the spe- 
cial situation of indigenous or tribal people that first gave rise to measures to 
protect displaced persons. 

There is, to begin with, International Labor Organization Convention 107 
(1Lo 107), adopted in 1957 as a “convention concerning the Protection and In- 
tegration of Indigenous and other Tribal and Semi-Tribal Populations in In- 
dependent Countries.” India was one of the first countries to ratify ILO 107, 
doing so on September 29, 1958. 

‘The Convention provides: 


PART II, LAND 

Article 11 
The right of ownership, collective or individual, of the members 
of the populations concerned over the lands which these popula- 
tions traditionally occupy shall be recognised. | 

Article 12 
1. The populations concerned shall not be removed without 
their free consent from their habitual territories except in accor- 
dance with national laws and regulations for reasons relating to 
national security, or in the interest of national economic devel- 
opment or of the health of the said populations. 
2. When in such cases removal of these populations is necessary 
as an exceptional measure, they shall be provided with lands of 
quality at least equal to that of the lands previously occupied by them, suit- 
able to provide for their present needs and future development. In cases 
where chances of alternative employment exist and where the 
populations concerned prefer to have compensation in money or 
in kind, they shall be so compensated under appropriate guar- 
antees. 
3. Persons thus removed shall be fully compensated for any re- 
sulting loss or injury. [emphasis added] 
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There are three important things to notice about 1Lo 107. First, it affirms the 
right of tribal peoples to their traditional lands. Second, it stipulates the causes 
for which tribal peoples may be removed: national security, national economic 
development, and the health of the tribal population. Third, it provides that 
tribal peoples who are displaced shall be “provided with lands of quality at 
least equal to that of the lands previously occupied by them, suitable to pro- 
vide for their present needs and future development.” Undergirding the pro- 
visions of ILO 107 is the idea that resettlers should be at least as well off after re- 
settlement as before. These themes recur in the development of Bank resettle- 
ment and rehabilitation policies and lie at the heart of the dispute over reset- 
tlement in the Sardar Sarovar Projects. 

In India there are more than 60 million people designated as members of 
Scheduled ‘Tribes, a designation found in India’s Constitution. Although 
many of them have become assimilated into mainstream Indian culture, oth- 
ers maintain a traditional way of life distinct from the populations surrounding 
them (see Chapter 5). Along the Narmada, as elsewhere in India, many of the 
tribal people of the forest villages are said to be “encroaching” on government 
land, even though they may have been cultivating the land for generations 
pursuant to their customary usage, though without formal title. 

In India, as in many other countries, tribal peoples are often displaced by 
construction of dams and other projects; this is so in the Sardar Sarovar Pro- 
jects. But no special provision is made for them, or for any other group of per- 
sons to be displaced. 

When Sardar Sarovar was mooted, India had no national resettlement pol- 
icy; it has none today. The matter is treated as a state responsibility. In 1979, 
however, the Narmada Water Disputes Tribunal determined, for the first 
time, certainly in India, that landed oustees were to receive land for land. 

The 1979 Tribunal award represented a break with the past. For the first 
time, persons to be dispossessed as a result of a large-scale development proj- 
ect were to receive benefits that amounted, it was declared at the time, to an 
opportunity for economic and social progress. Project-affected people of the 
submergence zone were to be given land to replace land they were losing, 
house sites, and short-term financial protection. The award provides not only 
cash compensation for property lost, but also monetary indemnification 
through rehabilitation grants and grants in aid, civic amenities in new or exist- 
ing villages where those displaced are to relocate, house plots, and, most im- 
portant of all, agricultural land of equal size for every displaced family losing 
more than 25 per cent of its holdings, subject to land ceiling laws, with a mini- 
mum of two hectares for each family. Also, the award provided that “major 
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sons”! would also receive compensation benefits in their own right. This latter 


is a provision of the first importance. 
The award of the Tribunal states: 


Clause x1: Directions Regarding Submergence, Land Acquisi- 
tion and Rehabilitation of displaced persons. 

Sub-clause I: Definitions. 

1(1): “Land”.—The expression “land” shall have the same 
meaning as defined in the Land Acquisition Act, 1894 (hereinaf- 
ter referred to as the Act) which states “the expression ‘land’ in- 
cludes benefits to arise out of land, and things attached to the 
earth or permanently fastened to anything attached to the 
earth”. 

1(2): “Oustee”.—An “oustee” shall mean any person who since 
at least one year prior to the date of publication of the notifica- 
tion under Section 4 of the Act, has been ordinarily residing or 
cultivating land or carrying on any trade, occupation, or calling 
or working for gain in the area likely to be submerged perma- 
nently or temporarily. 

1(3): “Family”.—(i) A family shall include husband, wife and 
minor children and other persons dependent on the head of the 
family, e.g., widowed mother. (ii) Every major son will be treated as 
a separate family. 


Sub-clause I V— Provision for Rehabilitation. 

1v(1): According to the present estimates the number of oustee Jami- 
lies would be 6147 spread over 158 villages in Madhya Pradesh, 456 fami- 
lies spread over 27 villages in Maharashtra. Gujarat shall establish re- 
habilitation villages in Gujarat in the irrigation command of the 
Sardar Sarovar Project on the norms hereinafter mentioned for 
rehabilitation of the families who are willing to migrate to 
Gujarat. For oustee families who are unwilling to migrate to Gujarat, 
Gujarat shall pay to Madhya Pradesh and Maharashtra the cost, charges 
and expenses for establishment of such villages in their respective territories 
on the norms as hereinafter provided. 


1v(7): Allotment of Agricultural Lands—Every displaced family 
from whom more than 25 per cent of its land holding is acquired 


Eek : ” 
Major sons” are sons who have reached the age of 18 by a date stipulated in each state’s reset- 
tlement policy. 
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shall be entitled to and be allotted irrigable land to the extent of 
land acquired from it subject to the prescribed ceiling in the 
State concerned and a minimum of 2 hectares (5 acres) per fam- 
ily, the irrigation facilities being provided by the State in whose 
territory the allotted land is situated. This land shall be trans- 
ferred to the oustee family if it agrees to take it. The price 
charged for it would be as mutually agreed between Gujarat and 
the concerned State. Of the price to be paid for the land a sum 
equal to 50 per cent of the compensation payable to the oustee 
family for the land acquired from it will be set off as an initial in- 
stalment of payment. The balance cost of the allotted land shall 
be recovered from the allottee in 20 yearly instalments free of in- 
terest... . ° [emphasis added] 


The 1979 Tribunal award focused on the oustees of Maharashtra and Mad- 
hya Pradesh. Its purpose was to protect oustees of these two states: the sub- 
stantial benefits of the Sardar Sarovar Projects were seen to accrue principally 
to Gujarat, whereas most of those who stood to lose (some 85 per cent) lived 
outside that state. The award therefore stipulated that land for Maharashtra 
and Madhya Pradesh oustees be made available in Gujarat (this followed, nat- 
urally, also from the wish to offer land in the command area), and that Gujarat 
should pay the costs of relocation and rehabilitation for all oustees. But the 
award did not specify relocation and.rehabilitation rights for the oustees of 
Gujarat itself. 

A number of comments should be made about the 1979 Tribunal award. It 
did, indeed, provide for land-for-land for families in the agricultural sector. It 
made an attempt to estimate the number of oustee families in Madhya 
Pradesh and Maharashtra. The total came to 6,603. Today, the best estimate, 
for these two states together, exceeds 25,000. It provided that all oustees (not 
only landed oustees) should have the right to choose to resettle in Gujarat or in 
their own state. 

The Tribunal also required that within two years of its award Madhya 
Pradesh and Maharashtra should have obtained the preferences of oustee fam- 
ilies for resettlement in Gujarat or their own state, and that Gujarat should 
have acquired land for “rehabilitation villages.” 

Under the award, oustees were to become beneficiaries of the Sardar 
Sarovar Projects by virtue of being offered land and opportunities in the Pro- 


? “Decision of the Narmada Water Disputes Tribunal as Modified by the Explanations and Guid- 
ance Given in its Further Report. Final Order and Decision of the Tribunal.” New Delhi: Minis- 
try of Agriculture and Irrigation (Department of Irrigation), December 7, 1979. 
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jects’ command area. This measure sought to reduce, or even eliminate, the 


terrible divide that usually occurs with large-scale projects, between the bene- 
ficiaries and the losers. Relocation in the command area meant access to the ir- 
rigation the Projects sought to make available, and the possibility of a part in 
more widespread economic growth. 

The Tribunal award does not, however, appear to have made any provision 
for encroachers; to this extent it ignored the customary usages of tribal people 
using encroached land for cultivation or grazing. 

The states contend, therefore, that only those persons cultivating lands that 
would be acquired for the Projects under the Land Acquisition Act, 1894, are to 
be treated as landed oustees. Occupation by encroachers being illegal, there 
would be no need for the states to acquire their land under the Act; encroach- 
ers must therefore be classified as landless oustees, without entitlement to land 
under the award. i 

The language of the award has also given rise to a dispute as to major sons. 

Clause x1 1(3) (ii) of the Tribunal award provides: “Every major son will be 
treated as a separate family”; and Clause x1 1v(7) says: “Every displaced family 
from whom more than 25 per cent of its land holding is acquired shall be enti- 
tled to and be allotted irrigable land to the extent of land acquired from it...” 
[emphasis added]. 

It is said therefore that the plain meaning of the Tribunal award is that 
when a family loses its land the major sons, as well as the father, in the family 
will each receive two hectares of land. The direction by the Tribunal that ev- 
ery major son be treated as a separate family stands without qualification, ex- 
press or implied. What other purpose would this provision serve except to en- 
able each major son to claim the same entitlement as the family to which he 
belongs? The states say that the Tribunal only intended to make major sons el- 
igible for non-farmland compensation, such as house lots. 

We are aware that, pursuant to Attachment 1, footnote 1 of the “Agreed 
Minutes” of negotiations between the Bank and India, the term “landed” 
means all those who, under the law, hold title to land or are in the process of 
acquiring title to land. But this does not advance the argument. It is the Tri- 
bunal’s award that governs. Moreover, major sons do hold title to land jointly 
with their fathers. 

We believe that the Tribunal award does require each state to provide a 
minimum of two hectares of land to each major son in any family that is dis- 
placed and entitled to land on resettlement; in our view the states’ failure to do 
so constitutes non-compliance with the Tribunal award. We have not been ad- 
vised of any holding to the contrary by the courts in India. 

The point should be made, however, that it is only major sons of landed 
families who would be entitled to two hectares of land under the award. Nei- 
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ther encroachers nor major sons of encroacher families would qualify for two 
hectares of land. 

Although the product of an independent panel, the Tribunal’s award may 
be said to represent the state of India’s resettlement policy in 1979. In the 
meantime the Bank was developing a policy of its own. 

In February 1980, the World Bank published an operational manual state- 
ment on “Social Issues Associated with Involuntary Resettlement in Bank- 
Financed Projects.”* The statement provided: 


INTRODUCTION 
1. Bank-assisted projects sometimes require that people living in 
the area be moved to another location, either permanently or for 
a long period. Such resettlement often causes hardship, disrup- 
tion and constraint on further development unless appropriate 
preventive action is taken. This Statement describes the policy 
to be followed by Bank staff in projects that require involuntary 
resettlement, the procedures for preparing and appraising 
schemes for resettlement in such cases, and the conditions that a 
-are expected to be met by borrowers and resettlement agencies. 
2. When the development projects require people to be relo- 
cated, the Bank’s general policy is to help the borrower to ensure 
that, after a reasonable transition period, the displaced people regain at 
least their previous standard of living and that so far as possible, they be 
economically and socially integrated into the host communities. Planning 
and financing the resettlement should be an integral part of the 
project, and the measures to be taken in this regard should be clarified be- 
fore, and agreed upon during, loan negotiations. [emphasis added] 


The Bank’s policy statement encompassed not only dams, but also canals 
and other projects that might result in involuntary resettlement. It provided: 


3. Resettlement of people is sometimes necessary in order to exe- 
cute projects that entail a major change of land use, such as: (a) 
the construction of dams for hydro-electric power, irrigation, or 
water supply which form man-made lakes; (b) the construction 
of new ports and towns; (c) the inception of mining operations; 
(d) the protection of grazing areas and of transhumance corri- 
dors; and (e) the construction of canals, highways, transmission 
lines and the like. Such projects contribute to the general welfare 


3 Operational Manual Statement No. 2.33, February 1980. 
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and may be critical for national or regional development, but 
measures must be taken to protect the life, welfare, and rights of 


those displaced. [emphasis added] 


The Bank was concerned that where possible, resettlement should be 


avoided. The statement continues: 


17. The Bank recognizes the human suffering and hardship 
caused by involuntary resettlement, and therefore tries to avoid 
or minimize such resettlement whenever feasible. All large con- 
struction projects such as dams, irrigation schemes, ports, new 
towns, airports, and highways should be examined by Bank staff 
at the time of identification and appraisal to determine whether 
people must be displaced, and, if displacement is unavoidable, 
to reduce it to a minimum compatible with the purpose of the 
project. The costs of the resettlement should be included in the 
project and taken into account in the rate of return analysis. 


The statement stressed the need for a resettlement plan: i 


18. Where involuntary resettlement is unavoidable, relocation of 
those affected should be undertaken in conjunction with a well 
prepared resettlement plan. The content and detail required for 
such a plan will vary with circumstances. Where only a few 
people are to be relocated, appropriate compensation for assets 
(see para. 19 below), coupled with arrangements for removal to 
a new area and a relocation grant may suffice. In cases where 
the numbers of people to be moved are large, as when whole 
communities are involved, a more detailed plan is required. 
Such a plan would include compensation as one principal ele- 
ment but would also involve relocation and establishment in a 
new settlement area or, in the more likely cases, integration with 
existing communities in an already settled area. 


The statement then proceeds to reiterate the objective set out in 1LO 107: 


In such cases, the major objective is to ensure that settlers are 
afforded opportunities to become established and economically 
self-sustaining in the shortest possible period, at living stan- 
dards that at least match those before resettlement. 
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In a quite far-reaching way, the Bank’s statement acknowledges that 
oustees may lose not only land but also other tangible assets, such as crops and 
trees and, as well, intangible assets such as access to employment, fisheries, 
etc. It went on: 


19. Government laws and regulations pertaining to compensa- 
tion specify the procedures for taking property by the State and 
fixing the appropriate valuation for that property. Such laws are 
a partial means of reconciling the national interest to the inter- 
ests of the groups and individuals immediately affected. Persons 
displaced by a large project are forced to relinquish rights to 
various immovable assets. These include housing, land (and im- 
provement to both), access to economic activities (such as near- 
by jobs) and public services, as well as non-economic assets 
(such as shrines). In urban settings, relocation can cause special 
problems for traders, small businesses, and cottage industries 
through the disruption of commercial ties with suppliers, dis- 
tributors and customers. In rural areas, lost assets can include 
fishing waters, irrigation works, standing crops, and trees. The 
laws and regulations governing compensation very often do not 
prevent serious hardships and suffering. 


The statement then elaborates on this point in a very sensitive fashion: 


In particular, (i) compensation procedures typically relate to 
fair market values, whereas in practice the value of assets to 
their owners may well exceed such a valuation; (ii) certain types 
of intangible assets are excluded—ranging from proximity to 
clan and kinship groups and access to religious shrines and 
other places of cultural identification, to proximity to employ- 
ment opportunities. The latter may be the most important of all 
to the poorest groups, whose asset base for legal compensation is 
typically meager; and (iii) the productive assets given up may 
be difficult to replace as in the case of land in densely populated 
areas. Finally, experience with the resettlement of large popula- 
tions tends to show that payment of cash compensation alone is 
often a very inadequate strategy for dealing with the displaced; 
in some instances, the entire compensation has been used for 
immediate consumption purposes, leaving the displaced with 
nothing to replace their lost income-generating assets and op- 
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portunities. When only few people are involved, cash compensa- 
tion may be adequate; but, even in that case, consideration 
should be given to the ability of displaced persons to find alter- 
native homes and employment opportunities. Assistance in relo- 


cating also is often necessary. 
The statement returns to the importance of a plan: 


26. At the stage of loan negotiation, the borrower should satisfy 
the Bank that a workable plan for resettlement has been prepared 
in line with the criteria set forth above and that its implementa- 
tion is accepted as part of the borrower’s obligation to carry out 
the project. [emphasis added] 


This statement of policy offers remarkably complete coverage of the main 
issues in involuntary resettlement. But it does not make any special reference 
to the needs of tribal peoples. In February 1982, however, the Bank did pub- 
lish an operational manual statement dealing with tribal populations, entitled 
“Tribal People in Bank-Financed Projects.”* It provides a detailed description 
of typical characteristics of tribal populations and goes on to note: 


4. Experience has shown that, unless special measures are 
adopted, tribal people are more likely to be harmed than helped 
by development projects that are intended for beneficiaries 
other than themselves. Therefore, whenever tribal peoples may 
be affected, the design of projects should include measures or 
components necessary to safeguard their interests and, when- 
ever feasible, to enhance their well-being. Sound project plan- 
ning and design reduce the risk that tribal people will suffer 
from the project’s consequences or disrupt its implementation. 


The 1982 statement went so far as to acknowledge that there may be much 
to be learned from the traditional lifeways of tribal peoples: 


More positively, tribal people may offer opportunities to the 
wider society, especially by increasing the national society’s 
knowledge of proven adaptation to and utilization of fragile and 
marginal environments. 


* Operational Manual Statement No. 2.34, February 1992. 
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The Bank made it clear that its policy was onerous: 


5. As a general policy, the Bank will not assist development projects that 
knowingly involve encroachment on traditional territories being used or oc- 
cupied by tribal people, unless adequate safeguards are provided. In those 
cases where environmental and/or social changes promoted 
through development projects may create undesired effects for 
tribal people, the project should be designed so as to prevent or 
mitigate such effects. The Bank will assist projects only when satisfied 
that the Borrower or relevant government agency supports and can imple- 
ment measures that will effectively safeguard the integrity and well-being 
of the tribal people. Measures at either extreme should be avoided; 
either those that perpetuate isolation from the national society 
and needed social services; or those promoting forced, acceler- 
ated acculturation unsuited to the future well-being of the af- 
fected tribal people. The Bank would not be prepared to assist 
with a project if it appears that the project sponsors had forcibly 
“cleared” the area of tribal people beforehand. [emphasis ad- 
ded] 


The Bank admitted the dilemma that its championing of tribal interests 
created: 


6. Some practical issues concerning tribal people are difficult to 
resolve. For example, how can the government harmonize its interest in 
the development of a rich ore body or a major hydro potential with the need 
to safeguard the rights of tribal people in the project area? These are 
matters for judgements guided by the principle that Bank assis- 
tance should help prevent or mitigate harm, and provide ade- 
quate time and conditions for acculturation. [emphasis added] 


Yet the Bank reaffirmed the need to demarcate tribal areas and to protect 
‘tribal integrity: 


7. Since successful acculturation is slow and gradual, develop- 
ment projects having tribal people in their zone of influence 
must provide time and conditions for acculturation. Such pro- 
jects will require a tribal component or parallel program which 
includes: (a) the recognition, demarcation and protection of tribal areas 
containing those resources required to sustain the tribal people’s traditional 
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means of livelihood; (b) appropriate social services that are conso- 
nant with the tribe’s acculturation status, including, especially, 
protection against diseases and the maintenance of health; (c) 
the maintenance, to the extent desired by the tribe, of its cultural integrity 
and embodiments thereof.. . . [emphasis added] 


The Bank even specified the need for participation by tribal people in a way 
that could only take place through effective public hearings: 


(d) a forum for the participation of the tribal people in decisions 
affecting them, and providing for adjudication and redress of 


grievances. 


The statement makes clear that proper implementation of its policy re- 
quires the acquisition of social science data bearing upon potential impacts of 


resettlement and rehabilitation: 


8. The design of an appropriate tribal component depends upon 
detailed, contemporary knowledge of the peoples to be affected. Tribal so- 
cieties are complex and information gathered on a particular so- 
ciety may not necessarily be ascribable even to neighboring 
tribes. To the extent that project designers are unfamiliar with 
the affected tribal peoples, pre-investment studies will be neces- 
sary, employing qualified indigenists and related disciplines. 
The Bank, through its Office of Environmental Affairs, is pre- 
pared to assist in these endeavors. [emphasis added] 


(The reference to the Bank’s Office of Environmental Affairs is perhaps too 
sanguine. It could not then have undertaken such studies, being without the 
necessary staff or resources.) 

Three years later, in the 1985 Bank credit and loan agreements relating to 
the Sardar Sarovar Projects, India and the three states each agreed to adopt 
and implement, within their respective state boundaries, resettlement and re- 
habilitation plans for the Sardar Sarovar dam and reservoir oustees, satisfac- 
tory to the Bank. 

The agreements consist of a series of documents classified under two differ- 
ent Bank credit numbers, one for the “Dam and Power Project,” the other for 
the “Water Delivery and Drainage Project” (canal and irrigation system). It is 
the Development Credit Agreement with the Government of India, under the 


dam credit number, that lays down requirements for resettlement and rehabil- 
itation.” It defines an “oustee” as: 
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(q) “Oustee” means any person, whether landed or landless, 
who since at least one year prior to the date of publication of the 
notification under Section 4 of the Borrower’s [India’s] Land 
Acquisition Act, 1894, as amended to the date of this Agree- 
ment, has been ordinarily residing, or cultivating land, or carry- 
ing on any trade, occupation, or calling or working for gain in 
Gujarat, Madhya Pradesh and Maharashtra, who would be dis- 
placed from his usual habitat due to the carrying out of the Proj- 
ect; . 


This definition enlarges the scope of the term “oustee” beyond that of the Tri- 
bunal award by including oustees in Gujarat and encompassing all those dis- 
placed by the Project; it does not limit oustees to those affected by submer- 
gence. 

The same credit agreement includes the following “principles and objec- 
tives”: 


The Oustees from the State of Gujarat, the State of Madhya 
Pradesh and the State of Maharashtra shall be relocated and re- 
habilitated pursuant to the provisions of the Decision [of the 
Narmada Water Disputes Tribunal] and to the following princi- 
ples and objectives. 

1. The main objectives of the Plan for Resettlement and Rehabilita- 
tion of the Oustees are to ensure that the Oustees shall, 
promptly after their displacement: (i) improve or at least regain 
the standard of living they were enjoying prior to their displacement; (ii) 
be relocated as village units, village sections or families in accor- 
dance with the Oustees’ preference; (iii) be fully integrated in 
the community to which they are resettled, and (iv) be provided 
with appropriate compensation and adequate social and physi- 
cal rehabilitation infrastructure, including community services 
and facilities. 

2. The Plan for Resettlement and Rehabilitation of the Oustees 
shall ensure adequate participation by the Oustees. 

3. Each landed Oustee shall be entitled to and allotted irrigable 
land in the State in which he chooses to resettle, of equal size to that 
which he owned prior to his resettlement, subject to the appli- 


3 Development Credit Agreement (Narmada River Development (Gujarat) Sardar Sarovar Dam 
and Power Project) between India and International Development Association, Credit Number 


1552 IN, May 10, 1985. 
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cable land ceiling laws, acceptable to him; provided, however, 
that in those cases where the oustee owned less than 2 hectares 
of land, such Oustee shall be entitled to at least 2 hectares of ir- 
rigable land, acceptable to him. For the purposes of this para- 
graph, the term “State” means individually Gujarat, Madhya 
Pradesh and Maharashtra. 

4. Each landless Oustee shall be rehabilitated in the agricultural 
or nonagricultural sectors, as the case may be, and shall be enti- 
tled to stable means of livelihood in accordance with the objec- 
tives set forth in paragraph 1 of this Schedule. 

5. The level of compensation for land, irrigable and otherwise, 
to be paid to landed Oustees shall be based on the current mar- 
ket value of land of equivalent size, location and comparable 
quality in areas provided for and acceptable to each Oustee. 

6. Where irrigable land is allocated to a landed Oustee in lieu of 
land previously owned by such oustee, 50% of the cash compen- 
sation to which such Oustee is entitled shall be applied towards 
the cost of the allocated land, subject to a maximum of the value 
of the land alloted, and the balance of the cost of such alloted 
land shall be treated by the State where the alloted land is lo- 
cated, as an interest-free loan repayable over 20 years. For the 
purposes of this paragraph, “State” means individually 
Gujarat, Madhya Pradesh and Maharashtra. 

7. In no case shall cash payments be made in substitution for ac- 
tual rehabilitation. Cash payments shall be restricted to such 
transactions as mandated by the Decision. [emphasis added] 


The Development Credit Agreement with the Government of India defined 
“Sardar Sarovar Project” as including both the dam and canal.° The Bank also 
concluded project agreements with each of the three states for the dam and 
power project and with Gujarat for the canal (water delivery and drainage 
project). The project agreements for the dam refer to the principles and ob- 
jectives of resettlement and rehabilitation set out in the Development Credit 
Agreement with India and covenant each state to carry them out. Since the 
definition of oustee embraced all persons displaced by the Proje 
submerged or not, the Kevadia a were a Mao E A 
agreement with the state of Gujarat for the canal made no reference to canal 
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(n) ‘Sardar Sarovar Project means the project whose salient features are described in Schedule 
4 to this Agreement. . . .?” Schedule 4 divides the Project into two parts. Part A is the dam and 
power project; Part B describes the main canal, subsidiary canals, and associated structures 


RESETTLEMENT AND HUMAN RIGHTS 3I 


oustees or to the principles and provisions for resettlement and rehabilitation 
contained in the agreement with India. Yet in 1980 the Bank had acknowl- 
edged that resettlement of people is not only necessary in the case of dams, but 
also in the case of “canals... and the like.” 

This is not to say that canal oustees were left without any rights. They have 
the right to be compensated under the Indian Land Acquisition Act, 1894. But 
they were given no right to “land for land” or to any of the other advantages of 
the 1985 credit and loan agreements. 

Furthermore, the agreements made no express reference to tribals, notwith- 
standing the elaborate Bank policy adopted in 1982. 

The agreements did, however, provide that one of the objectives of resettle- 
ment and rehabilitation would be to enable all oustees to “improve or at least 
regain the standard of living they were enjoying prior to their displacement.” 

As can be seen, the credit and loan agreements make provision for each 
landed oustee to be allotted “irrigable land. ..of equal size to that which he 
owned prior to his resettlement... .” However, the agreements contain a defi- 
nition of oustee which goes beyond the issue of legal ownership and deals with 
the realities of use and occupation of land by tribal people. An oustee is “any 
person, whether landed or landless” who has been “ordinarily residing, or cul- 
tivating land....” 

Both landed and landless oustees are therefore entitled to invoke the princi- 
ples and objectives enshrined in the agreements. The all-embracing definition 
of oustees in the Bank agreements contemplates that, whether classified as 
landed or landless, oustees may have been engaged in cultivating land. En- 
croachers may be classified as landless, but in fact they are engaged in culti- 
vating land pursuant to customary, though informal, usage. 

The statement of principles and objectives in the 1985 credit and loan 
agreements provides that: 


4. Each landless Oustee shall be rehabilitated in the agricultural 
or non-agricultural sectors, as the case may be, and shall be en- 
titled to stable means of livelihood in accordance with the objec- 
tives set forth in paragraph 1 of this Schedule. 


Paragraph 1 brings us back to the overarching principle of resettlement: 
any plan for resettlement must ensure that the oustees shall “improve or at 
least regain the standard of living they were enjoying prior to their displace- 
ment.” This can only mean, in practice, that oustees engaged in cultivating 
land are entitled to adequate land on resettlement. 

This is not a question of policy but a question of implementation. In 1984, 
the Narmada Control Authority declared that, “For tribals, there is no reha- 
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bilitation more effective than providing land as the source of livelihood.”’ Sim- 
ilarly, Bank officials have taken the position that, in the case of encroachers, 
the best means of complying with this overarching objective is to provide en- 
croachers with adequate land. As Michael Baxter, Chief, Agricultural Unit, 
India, writing in 1991, put it, providing adequate land to encroachers is 
“the soundest way to ensure that paps [oustees] improve or at least regain 
the standard of living they were enjoying prior to their displacement.” We be- 
lieve that, in Madhya Pradesh and Maharashtra, it is the only realistic way to 
implement the overarching objective of Bank policy. 

Such an outcome is consistent with the provisions of 1L0 107, which calls for 
provision to tribal people of “lands of quality at least equal to that of lands 
previously occupied by them.” 

The Bank felt that its resettlement policies had been successful and that 
they had been an important influence in the aid community. In 1986, Bank 
Vice-President S. Shahid Husain issued an Office Memorandum to “Recipi- 
ents of Operations Policy Notes.” In part, he said: 


The Bank has been the only international aid agency with a pol- 
icy governing resettlement, and that policy has proven to be 
sound. The impact of the Bank’s concern has not been limited to 
resettlement under Bank-financed projects; it has also had a 
substantial spill-over effect among borrowing governments, lo- 
cal agencies, and other international donors. 


Our Terms of Reference require us also to consider Bank operational direc- 
tives after 1985 to the present. 

In June 1990, the World Bank issued an operational directive on involun- 
tary resettlement.’ The directive gathered together and restated the principles 
the Bank had adopted earlier: 


2. Development projects that displace people involuntarily gen- 
erally give rise to severe economic, social, and environmental 
problems: production systems are dismantled; productive assets 
and income sources are lost; people are relocated to environ- 
ments where their productive skills may be less applicable and 
the competition for resources greater; community structures and 


7 Sardar Sarovar Project, Land Acquisition and Rehabilitation of Oustees, Narmada 
April 1984, p 66. 
è Operational Directive 4.30: Involuntary Resettlement, June 29, 1990. 


Control Authority, 
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social networks are weakened; kin groups are dispersed; and 
cultural identity, traditional authority, and the potential for mu- 
tual help are diminished. Involuntary resettlement may cause 
severe long-term hardship, impoverishment, and environmental 


damage unless appropriate measures are carefully planned and 
carried out. 


The Bank’s objectives were reiterated: 


3. The objective of the Bank’s resettlement policy is to ensure 
that the population displaced by a project receives benefits from 
it. Involuntary resettlement is an integral part of project design 
and should be dealt with from the earliest stages of project prep- 
aration (para. 28), taking into account the following policy con- 
siderations: 

(a) Involuntary resettlement should be avoided or minimized where fea- 
sible, exploring all viable alternative project designs. For example, re- 
alignment of roads or reductions in dam height may significantly re- 
duce resettlement needs. [emphasis added] 

(b) Where displacement is unavoidable, resettlement plans 
should be developed. All involuntary resettlement should be 
conceived and executed as development programs, with resettlers 
provided sufficient investment resources and opportunities to 
share in project benefits. Displaced persons should be (i) compen- 
sated for their losses at full replacement cost prior to the actual 
move; (ii) assisted with the move and supported during the 
transition period in the resettlement site; and (iii) assisted in 
their efforts to improve their former living standards, income 
earning capacity, and production levels, or at least to restore 
them. Particular attention should be paid to the needs of the 
poorest groups to be resettled. [emphasis in original] 


(e) Land, housing, infrastructure, and other compensation 
should be provided to the adversely affected population, indige- 
nous groups, ethnic minorities, and pastoralists who may have 
usufruct or customary rights to the land or other resources taken 
for the project. The absence of legal title to land by such groups should 
not be a bar to compensation. [emphasis added] 


Once again, the fundamental necessity of informed, effective strategic plan- 


ning prior to resettlement was emphasized: 
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4. Where large-scale population displacement is unavoidable, a 
detailed resettlement plan, timetable, and budget are required. 
Resettlement plans should be built around a development strategy and pack- 
age aimed at improving or at least restoring the economic base for those 
relocated. Experience indicates that cash compensation alone is 
normally inadequate. Voluntary settlement may form part of a 
resettlement plan, provided measures to address the special cir- 
cumstances of involuntary resettlers are included. Preference 
should be given to land-based resettlement strategies for people dislocated 
from agricultural settings. If suitable land is unavailable, nonland- — 
based strategies built around opportunities for employment or 
self-employment may be used. [emphasis added] 


This directive:-was quite specific about the extent and nature of socioeco- 


nomic data to be acquired: 


11. Resettlement plans should be based on recent information 
about the scale and impact of resettlement on the displaced pop- 
ulation. In addition to describing standard household charac- 
teristics, socioeconomic surveys should describe (a) the magni- 
tude of displacement; (b) information on the full resource base 
of the affected population, including income derived from infor- 

mal sector and nonfarm activities, and from common property; 
(c) the extent to which groups will experience total or partial 
loss of assets; (d) public infrastructure and social services that 
will be affected; (e) formal and informal institutions (such as 
community organizations, ritual groups, etc.) that can assist 
with designing and implementing the resettlement programs; 
and (f) attitudes on resettlement options. Socioeconomic sur- 
veys, recording the names of affected families, should be con- 
ducted as early as possible to prevent inflows of population ineli- 
gible for compensation. 


The statement went so far as to insist upon fair consideration of customary 
land rights: 


17. Resettlement plans should review the main land tenure and 
transfer systems, including common property and nontitle- 
based usufruct systems governed by locally recognized land al- 
location mechanisms. The objective is to treat customary and formal 
rights as equally as possible in devising compensation rules and procedures. 
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The plan should address the issues raised by the different tenure 
systems found in a project area, including (a) the compensation 
eligibility of land-dependent populations; (b) the valuation pro- 
cedures applicable to different tenure types; and (c) the griev- 
ance procedures available for disputes over land acquisition. 
Plans should contain provisions for conducting land surveys and 
regularizing land tenure in the earliest stages of project develop- 
ment. Planning should also anticipate the approximate time 
needed to acquire and transfer land. [emphasis added] 


This directive offered policy guidelines for including resettlement costs as 
an integral component of project-related financing or as a free-standing project 
in its own right: 


26. Bank financing of resettlement can be provided as follows: 
(a) As a component of the main investment project causing dis- 
placement and requiring resettlement. (b) If large enough, as a 
free-standing resettlement project with appropriate cross- 
conditionalities, processed and implemented in parallel with the 
investment project that causes the displacement. The latter ap- 
proach may better focus country and Bank attention on the ef- 
fective resolution of resettlement issues. (c) As a sector invest- 
ment loan. Where the specific resettlement needs of each sub- 
project are not known in advance, the borrower would need to 
agree to resettlement policies, planning principles, institutional 
arrangements, and design criteria that meet Bank policy and re- 
quirements as a condition of the loan. An estimate should be 
provided of total population to be displaced and overall resettle- 
ment costs, as well as an evaluation of proposed resettlement 
sites. Subprojects in sector investment loans should be screened 
by the implementing agency to ensure consistency with this di- 
rective, and approved individually by the Bank. For countries 
with a series of operations requiring resettlement, efforts to im- 
prove the policy, institutional, and legal framework for resettle- 
ment should form part of the Bank’s ongoing country and sector 
dialogue with the government. These efforts should be appropri- 
ately reflected in economic and sector work and in country strat- 


egy papers and briefs. 


The development of Bank policy toward tribal peoples culminated in a 
World Bank Operational Directive issued in September 1991, ? which specific- 
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ally defined tribals as social groups with a social and cultural identity distinct 
from the dominant society that makes them vulnerable to being disadvantaged 


in the development process. 
The Bank then offered a more elaborate definition: 


5. Because of the varied and changing contexts in which indige- 
nous peoples are found, no single definition can capture their di- 
versity. Indigenous people are commonly among the poorest 
segments of a population. They engage in economic activities 
that range from shifting agriculture in or near forests to wage 
labour or even small-scale market-oriented activities. Indige- 
nous peoples can be identified in particular geographical areas 
by the presence in varying degrees of the following characteris- 
tics: 

(a) a close attachment to ancestral territories and to the natural 
resources in these areas; 

(b) self-identification and identification by others as members of 
a distinct cultural group; 

(c) an indigenous language, often different from the national - 
language; 

(d) presence of customary social and political institutions; and 
(e) primarily subsistence-oriented production. 


The Bank then stated its policy objective related to treatment of tribals in 
Bank-sponsored projects: 


6. The Bank’s broad objective towards indigenous people, as for 
all the people in its member countries, is to ensure that the de- 
velopment process fosters full respect for their dignity, human rights, 
and cultural uniqueness. More specifically, the objective at the cen- 
ter of this directive is to ensure that indigenous peoples do not suffer 
adverse effects during the development process, particularly from 
Bank-financed projects, and that they receive culturally com- 
patible social and economic benefits. [emphasis added] 


The importance of planning to ensure that tribal peoples should not just es- 
cape impoverishment but also share in the perceived benefits of a project was 
made clear: 5 


° Operational Directive 4.20: Indigenous Peoples, September 17, 1991. 
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g. Cases will occur, especially when dealing with the most iso- 
lated groups, where adverse impacts are unavoidable and ade- 
quate mitigation plans have not been developed. In such situa- 
tions, the Bank will not appraise projects until suitable plans are developed 
by the borrower and reviewed by the Bank. In other cases, indigenous 
people may wish to be and can be incorporated into the develop- 
ment process. In sum, a full range of positive actions by the bor- 
rower must ensure that indigenous people benefit from the de- 
velopment investments. [emphasis added] 


In sum, every effort must be taken to protect indigenous land rights: 


15...- The project component for indigenous peoples develop- 
ment should include the following elements, as needed: 


(c) Land Tenure. When local legislation needs strengthening, the 
Bank should offer to advise and assist the borrower in establishing 
legal recognition of the customary or traditional land tenure systems of in- 
digenous peoples. Where the traditional lands of indigenous peo- 
ples have been brought by law into the domain of the state and 
where it is inappropriate to convert traditional rights into those 
of legal ownership, alternative arrangements should be imple- 
mented to grant long-term, renewable rights of custodianship 
and use to indigenous peoples. These steps should be taken before the 
initiation of other planning steps that may be contingent on recognized land 
titles. [emphasis added] 


As required by our Terms of Reference, we have gone beyond 1985, the 
year of the credit and loan agreements in presenting this review of Bank policy. 
Directive 4.30 on involuntary resettlement generally and Directive 4.20 on re- 
settlement of indigenous peoples in particular represent the culmination of a 
decade of policy development. At the very time when the Independent Review 
was being set up, the Bank had, in its 1990 and 1991 directives, set the highest 
standards of any aid or lending organization in the world for mitigating ad- 
verse consequences to human wellbeing caused by involuntary resettlement. 

These policy changes reflect the worldwide development of concepts of hu- 
man rights, for they constitute a recognition that large-scale projects, espe- 
cially in rural, forest, and frontier areas may displace people just as do war and 
natural calamities. They focus on people who are being displaced by the ad- 
vance of development, and require that in any project the human rights of the 
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A fisherman returning from the river to his village in the submergence area of 
the Nimad, Madhya Pradesh. He sold his catch to buyers from Badwani. 


Chapter 4 
PROJECT 
APPRAISAL 


Tue Bank’s pohcies of 1980 and 1982 on involuntary resettlement enunciate its 
commitment to a program of resettlement and rehabilitation that will “protect 
the life, welfare, and rights of those displaced.”! They also set forth the means 
by which the Bank is to ensure that it only supports projects that meet its re- 
settlement and rehabilitation standards. 

Implementation of these policies begins with systematic and thorough fea- 
sibility studies. These studies must include an assessment of the extent of dis- 
placement that could occur, and a detailed plan that shows how those dis- 
placed are to be resettled and assisted to maintain or restore their living stan- 
dards. Under Bank policy, in the absence of assessments and plans of this 
kind, no project should proceed to the appraisal phase. This means that reset- 
tlement data and comprehensive plans are a condition for loans to any project 
that entails displacement. Where displacement is of tribal peoples, there must 
also be a full study of the nature of the societies to be affected. Implementation 
of the Bank’s policies therefore begins with knowledge. 

The need to assemble basic information before approving the project is 
spelled out in the Bank’s 1980 Operational Manual Statement: “To be suc- 
cessful, the planning and implementation of resettlement usually necessitates a 
close scrutiny of the essential needs of the settlers” (p 1, §7). The 1982 Opera- 
tional Manual Statement on tribal people is even more emphatic. It states: 
“The design of an appropriate tribal component depends upon detailed, con- 
temporary knowledge of the peoples to be affected” (p 2, 38). 

The process by which comprehensive data are gathered typically entails a 
great deal of collaboration with the people being studied. In order to know 


' Operational Manual Statement No. 2.33, February 1980, p I. 
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what the consequences of a project would be, it is essential to discuss it in de- 
tail with those to be impacted. This can be part of a consultative procedure; it 
can give the people an opportunity to make their own contribution t the de- 
scription of the project, and to suggest measures that might help ameliorate its 
impacts. The absence of such consultation contributes to the estrangement 
from the project of the people who will be affected. This kind of collaboration 
and consultation is sorely missing from the history of Sardar Sarovar. 

Policies have been designed, therefore, in a double vacuum — the data and 
the people’s perspectives are both absent. When construction of intrastructure 
began in 1961 it would have been unreasonable to expect these kinds of en- 
quiry or processes; but by the time the Bank was negotiating the loan agree- 
ment they had become a norm of development theory—including the theory 
being written by the Bank’s own staff. 

The essence of the Bank’s resettlement policy lies in the requirement that 
the borrowing country gather detailed data and prepare a resettlement plan 
developed specifically for the project that the Bank is being asked to support. 
The resettlement plan should be prepared at the same time as plans for the 
“main” project (engineering design, etc.) so that the entire project proposal 
can be evaluated by the Bank’s appraisal team and recommendations can be 
made to the Executive Board for or against approval. Based on a policy objec- 
tive that requires at a minimum that the people displaced by the project at 
least recover their living standards after their relocation, the plan must show. 
what their current standards are, how they will be relocated, where they will 
be resettled, and how they will be assisted after the move to ensure that living 
standards do not fall. 

Few if any of these requirements were met during the Sardar Sarovar ap- 
praisal. No resettlement plan was prepared by the borrower, and none was ap- 
praised by the Bank. Although two missions pre-appraised the Project and two 
more completed the project appraisal in the 1982 to 1983 period, these mis- 
sions limited themselves to the project’s technical and economic aspects, fail- 
ing to include social and cultural impacts upon the affected populace. 

From the very beginning of the Sardar Sarovar Projects the Bank failed to 
implement its own policy. Anxiety about this within the Bank, on the part of 
those who were working on resettlement issues, resulted in a request being sent 
to India for full and detailed information. The only data forthcoming at that 
time, however, comprised a survey of 19 Gujarat villages—the 14 scheduled for 
submergence and the five rock-filled dyke villages near the dam site. This was 
based on the early stages of Professor Vidyut Joshi’s work at the Centre for So- 
cial Studies, Surat. No adequate information was made available for submer- 
gence villages in Maharashtra or Madhya Pradesh. Nor was there any consid- 
eration of the impact on human populations of the canal and irrigation works. 
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Downstream effects did not come within the Bank’s resettlement and rehabili- 
tation policy, but a thorough socioeconomic impact assessment could not have 
ignored these, and Bank policy might well have been amended. This is a good 
example of how knowledge and policy must proceed together: to do otherwise 
places significant numbers of potentially affected people at social and eco- 
nomic risk. 

The Bank’s first in-depth attempt to evaluate the social impacts of the proj- 
ect came after the appraisal was completed and it was clear that the project 
would proceed. In 1983, Professor Thayer Scudder, an internationally known 
expert on resettlement from the California Institute of Technology, was en- 
gaged as consultant to the Bank and sent to India following the formal ap- 
praisal of the Project. He was accompanied by three members of Bank staff (a 
lawyer, an engineer, and an agricultural economist). The Bank’s India Coun- 
try Department opposed this mission, while Indian reaction to the announce- 
ment of Professor Scudder’s forthcoming mission was defensive. Letters were 
sent to the Bank from the Government of India stating that “necessary steps 
are being taken to formulate a rehabilitation plan,” and that no Bank mission 
“should be mounted specifically for this purpose.” The Government of India 
also took the view that past experience had shown that India “could and did 
satisfy the Bank of the programmes of resettlement undertaken.”* Despite 
these assurances, the mission went ahead. It resulted in a preliminary finding 
to the effect that crucial information was lacking. 

The absence of information on resettlement was such that the Bank asked 
Professor Scudder to return to India in 1984 for a further three weeks on what 
was termed a “post appraisal” mission. This meant that the assessment of re- 
settlement and rehabilitation implications of Sardar Sarovar—which was ex- 
pected at the time to bear on the lives of at least 50,000 people, and in the 
event will affect at least 100,000—was based on five weeks of work by one per- 
son.” 

Professor Scudder’s findings were the following: 

e The information available on the magnitude and implications of displace- 
ment was inadequate and there had been little effort to carry out a full inves- 


tigation. 


? Arjun Thapan, Under Secretary, Ministry of Finance, Government of India, to F. M. Patorni, 
Acting Chief, Agriculture Division, World Bank, New Delhi Office, August 19 and September 5, 
1983. i 

3 Professor Scudder indicates in his report on his 1983 mission that he spent five days in the sub- 
mergence area, and was restricted in his contacts. He speaks of being “chaperoned.” The Relocation 
Component in Connection with the Sardar Sarovar (Narmada) Project, November 1983. If the canal- 
affected people, whose prospects Scudder discussed, are included, the total number of those to be 
affected rises to well over 200,000. 
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e India’s past record of reservoir-related relocation did not meet Bank stan- 
dards, the reasons being: absence of a national policy and presence of an in- 
appropriate legal instrument for property acquisition and compensation (the 
Land Acquisition Act, 1894); an inadequate institutional framework in each of 
the three states—they lacked the means and skills to implement resettlement; 
bureaucratic insensitivity and apathy towards the social and communal as- 
pects of displacement and relocation; and a rigid orientation towards com- 
pensation to individuals rather than resettlement of whole communities. 

e The Narmada Water Disputes Tribunal’s 1979 provisions, though represent- 
ing a major advance in India, did not meet the requirements of the World 
Bank policy guidelines on involuntary resettlement. There were serious 
shortcomings, for example, with regard to landless people and forest cultiva- 
tors. 

e The state governments were not serious about honoring the provisions of the 
Tribunal’s award. Their plans and cost estimates were inadequate and unre- 
liable. 

For these reasons Professor Scudder concluded that resettlement of Sardar 
Sarovar oustees was likely to take place in a “very unfavorable environment.”* 
Professor Scudder’s primary criticism lies at the heart of many others: there 
was no adequate information. No one knew the scale of the displacement, nor 
did anyone have an accurate picture of the peoples who were to be displaced. 
As a result, there could be no appropriate resettlement plan. This means that 
Sardar Sarovar was appraised before the human costs could be added to the 
equation. It also means that provisions to mitigate those costs could not be de- 
signed in accordance with people’s actual needs and wishes, or in the light of 
the facts as they might turn out. No one knew what the true impacts would be. 

It is not possible to say whether or not the results of such studies would nec- 
essarily have altered the decision to fund the Sardar Sarovar Projects as they 
stood, though from what our review has discovered we think it is possible that, 
presented with thorough socioeconomic and environmental impact assess- 
ments, technological alternatives may have been considered, and resettlement 
and rehabilitation policy and practices could have been designed which were 
much more appropriate to the people affected. What needs to be understood 
fully here is that to make the decision to proceed with a project that is known 
to severely affect the lives of human beings, no matter how few will be ad- 
versely affected nor how many will benefit, in near total ignorance of the 
people and the impact, was at worst irresponsible and at best in contradiction 
to existing Bank policy. 


* See Thayer Scudder, The Relocation Component in Connection with the Sardar Sarovar (Narmada) Project 
November 1983. And “Addendum,” August 1984. i 
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Absence of data and lack of acceptable planning are themes that run 
through the record of events surrounding the Sardar Sarovar approvals. The 
Bank’s letter to the three states explaining Scudder’s forthcoming mission was 
emphatic on the point. It said: “We have not received a coherent set of de- 
scriptive data and attitudinal surveys concerning the population to be relo- 
cated, nor have we been provided with sufficiently detailed plans by the three 
State governments covering all successive plans of the rehabilitation process.” 
This letter urged each state to collect and prepare “all available data on socio- 
logical, demographic, agricultural and physical” features of the resettlement 
aspects of the Projects, and required that these be made available by Septem- 
ber 1983, when the mission was to be in the field. In an attachment to this let- 
ter the requirements were spelled out in some detail, and were to include sur- 
veys that would indicate “relocation-related desires, preferences, fears, etc., of 
the population.’”° 

The absence of data reported by Professor Scudder can be seen as a failure 
on the part of the three states to meet the Bank’s explicit requirements.° But, 
once this absence was made known through Scudder’s report, it also indicates 
the failure of the Bank to follow through on its own position. At this point, the 
prospective borrower’s lack of compliance with Bank policy was already con- 
spicuous. Nevertheless, in the following year, 1984, the Bank pushed on to- 
wards negotiating the loan by extending the deadline for submission of the 
plan. The Aide-Memoire of Professor Scudder’s post-appraisal mission begins: 
“In order to comply with Bank/ra policy, [the Government of India, the 
Narmada Control Authority] and the States concerned would be required to 
provide at negotiation an overall detailed plan for the resettlement and reha- 
bilitation of the oustees.” Moreover, the Bank attenuated its requirements. It 
agreed to accept a plan for “Stage One oustees (350 foot elevation)” only, 
which it justified on the basis of “the extended implementation period of the 
ssp.” In short, having recognized the governments’ failure to conform to the 
Bank’s requirements, the Bank relaxed these requirements. 

The Aide-Memoire of August 21, 1984, goes on to require that Madhya 
Pradesh and Maharashtra provide “a detailed plan on the possibility that (a) 
all mp and Maharashtra oustees choose to resettle in their own states, and (b) 
50 per cent choose to resettle in their own states.” Although this may sound 
demanding on the surface, it implicitly acknowledges that the states had no in- 
formation on preferences of oustees, and it ignores the fact that, under the 


> See letter from William G. Rodger, Divisional Chief, Irrigation II Division, to states of Gujarat, 
Madhya Pradesh, and Maharashtra, July 5, 1983. 

® It might be said that demands for detailed plans were unrealistic, and that plans made at so early 
a stage were likely to prove to be unreliable or ill-conceived. However, the primary issue here is 
data, without which no reliable planning can be done. 


terms of the Tribunal’s award, by 1981 both Madhya Pradesh and Maharash- 
tra were to have informed Gujarat of precise numbers of families willing to re- 
locate to Gujarat and those wanting to remain in their own states. This 1984 
requirement remains unmet today. 

In April 1984 the Narmada Control Authority produced a report entitled 
Sardar Sarovar Project: Land Acquisition and Rehabilitation of Oustees. This contains 
an outline rehabilitation plan, summarizes the policies on which it is based, 
and the organizational arrangements for carrying it out. A short chapter on 
each riparian state enumerates submergence villages, some characteristics of 
affected families, proposed organizational set up, progress to date, and pos- 
sible plans for the future. A final chapter addresses the question of costs, and 
annexures include supporting documents and submergence, land acquisition, 
and resettlement schedules. 

Some of the material presented shows that the Narmada Control Authority 
and the Indian states were aware of the special circumstances related to the re- 
settlement and rehabilitation of tribals, the necessity of collecting household- 
by-household data about the oustee population, the desirability of consulting 
with oustees, and other factors consonant with Bank policy. On the other 
hand, there are statements in the report which should have acted as an early 
warning to the Bank. The outline of the rehabilitation plan begins with a dis- 
cussion of how land will be allocated to landholding families. It states that in 
Madhya Pradesh there is almost no suitable agricultural land and that there- 
fore oustees will either have to migrate to Gujarat or be resettled in other eco- 
nomic activities in Madhya Pradesh (pp 9, 21-2). In Gujarat it is feared that 
areas of land large enough for settlements of whole villages will not be avail- 
able and that government land will have to be given in small plots and oustees 
dispersed wherever land is available (p 10). Whatever other good intentions 
are expressed in the report, these factors make compliance unlikely with either 
the conditions of the Tribunal’s award or Bank policy on involuntary resettle- 
ment and tribal peoples. 

If the Bank had wished to look at smaller details, it might have wondered 
how Madhya Pradesh arrived at its “latest indication” that “every oustee fam- 
ily of Madhya Pradesh would be willing to move over to Gujarat...” (p 18). 
The report says that the Madhya Pradesh Consultancy had, in April 1984, be- 
gun a door-to-door survey of 7,500 oustee families to make an assessment of 
their preferences for relocation. A copy of the questionnaire is included and in- 
deed there is a question requiring the family to state exactly which village or 
town it would like to go to. However, the program of rehabilitation presented 
shows that the earliest date at which oustees will even see possible relocation 
sites is July 1984. How could families be expected to reply to the questionnaire 
prior to visiting potential sites? If willingness to move to Gujarat was not as- 
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sessed on the basis of a household-by-household survey, how was it deter- 
mined? 

Much of the report appears to be an attempt to pull together scraps of data, 
policy, and planning in order to cover the failure to collect the necessary infor- 
mation or to prepare a rehabilitation plan. Its policy proposals adopt the Tri- 
bunal’s award, its data are limited and provisional, and important elements of 
rehabilitation are promises rather than plans. It is hard to believe that the 
Bank accepted this as fulfilment of a borrower’s obligation to assess resettle- 
ment and rehabilitation. Reliance on the Tribunal’s award and a submergence 
schedule do not represent implementation of Bank policies.’ 

That the Bank’s India Department continued to negotiate the 1985 credit 
and loan agreements on so slender a basis reveals its readiness to accept what- 
ever India offered, and to disregard the World Bank’s own requirements and 
expertise. The Bank’s 1983 mission had explicitly identified the Tribunal’s 
award as deficient in crucial respects as a basis for resettlement and rehabilita- _ 
tion policy. Professor Scudder and others had persistently pointed out the need 
for in-depth knowledge—not just a submergence schedule. In effect, in 1984 
the Bank embarked on an approach to Sardar Sarovar that placed approval of 
the Project over compliance with Bank policy. 

This substitute for resettlement studies and planning was accepted by the 
Bank’s 1985 Staff Appraisal Report.® Although it mentioned that the first 
stages of construction had already caused displacement in Gujarat, and ob- 
served that 5,000 people had been adversely affected (p 55), it offered the as- 
surance that “their position would be reassessed and appropriate rehabilita- 
tion conditions applied so that all oustees are subject to a uniform policy.” 
This has still not been done. No investigation of these people has been carried 
out; no misgivings about Gujarat’s use of the Land Acquisition Act, 1894 and the 
fate of those being forcibly displaced appear to have shaped the terms of the 
credit and loan agreements. Despite its extensive and principled policy state- 
ments about involuntary resettlement, the Bank’s pre-appraisal and appraisal 
missions do not seem to have given any weight to what was actually happening 
in a project it was about to fund. The process that led up to the signing of the 
1985 credit and loan agreements with India and the three states was informed 


7 This is not meant to discount the importance of keying resettlement to the submergence sched- 
ule. As recently as February 1992, for example, a Bank supervision mission accepted proposals to 
move the major portion of Madhya Pradesh oustees only in the final year of reservoir filling. This 
lack of leeway for any schedule slippage, especially when it concerns the state where resettlement 
has been most problematic, creates the risk of a resettlement emergency operation, even though 
this might be defended on the grounds that the last year of submergence in Madhya Pradesh af- 
fects many people for whom impact is relatively limited. 

8 See the Staff Appraisal Report, Supplementary Data Volume, Part I, §6.04ff, pp 42 45. 
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neither by an overall impact assessment statement nor by a consideration of 
realities on the ground. 

By this time warnings of the distress caused to families displaced by the 
Projects’ construction were arriving at the Bank via another route. In August 
1983, Arch Vahini, the non-government organization with closest links to 
Gujarat communities, detailed the problems and protested vigorously in a let- 
ter to William C. Rodger, Divisional Chief of the Irrigation Division of the 
Bank. Dr. Anil Patel, the leading member of Arch Vahini, also lobbied Profes- 
sor Scudder, expressing his extreme anxiety about implementation problems. 
Scudder himself wrote to the Bank in early 1985 to pass on this growing ap- 
prehension.” 

Apparently determined to press ahead with the loan, and in the absence of 
an in-depth socioeconomic impact assessment and project-specific resettle- 
ment plan, the Bank adopted the only convenient vehicle at hand, the Tribu- 
nal’s award. Its adoption reflected a realization at the time that the award had 
broken new ground in insisting on a package that included land in the com- 
mand area of the Projects as well as recognition of oustees’ rights to make im- 
portant choices of their own. But many of its defects had to be overlooked. The 
‘Tribunal had been convened to adjudicate an interstate dispute and apportion 
benefits and costs. In as much as some of these costs related to resettlement 
and rehabilitation, it set down provisions in the light of what was known in 
1979. It was not intended, however, and should not have been expected, to es- 
tablish policies and programs that would meet the needs of the affected people 
of the whole complex of Sardar Sarovar Projects. It did not even mention the 
Gujarat oustees, nor did it concern itself with the people potentially affected by 
the canal and associated irrigation works. It did not take into account the cul- 
tural attributes of the oustee population; there is no discussion of tribal peo- 
ples, encroachers, or the meaning of “landlessness.” These are not criticisms 
of the award, but they are characteristics that make it an unsuitable document 
on which to base a resettlement and rehabilitation policy for the Projects. 

The findings of the Tribunal’s award may have been a useful starting point 
for policy discussions within the Bank. Its measures could have been checked 
against data, once these were accumulated. In the absence of full-scale project 
appraisal, however, reliance on the Tribunal’s measures became a substitute 
for the processes the Bank had set out as a means to protect the rights of per- 
sons forcibly displaced by Bank-financed projects. Acceptance, at the same 
time, of submergence schedules in lieu of project-specific resettlement and re- 
habilitation plans was in violation of the spirit as well as the letter of Bank pol- 
icy. By this device, data could be said to be on hand or in process. In reality, 


’ Thayer Scudder to Mr. Ronald P. Brigish, ASAD, World Bank, January 24, 1985. 
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they were neither. Meanwhile, the purposes for which the data were needed 
were to be short-cut by adoption of the Tribunal award as the legal and practi- 
cal foundation of resettlement policies for all three states. 

It might be argued that basic facts were known. For example, population of 
the submergence area could be calculated on the basis of census returns, and 
updated with the help of growth-rate statistics. Estimates of this kind were 
given at various points in the history of the Projects, but they have turned out 
to be grossly inaccurate, underestimating total oustee population by as much 
as 400 per cent. Even if such estimates were accurate, however, they would not 
constitute the kind of information that could provide a foundation for assessing 
impacts, devising policies, or effecting implementation. There was a need for a 
detailed understanding of how people lived—the nature of their resources, 
their relationship to them, their social and cultural interconnections—and a 
need for direct consultation with those to be affected. Both the Bank’s guide- 
lines and social science emphasize the value of these kinds of data. 

In 1986 Dr. Michael Cernea, the Bank’s expert on resettlement and reha- 
bilitation and the first sociologist to be appointed (in 1976) to a key role in 
Bank policy appraisal, prepared a report on involuntary resettlement in Bank- 
assisted projects.'° This is a review of projects funded by the Bank between 
1979 and 1985, the period during which the 1980 and 1982 Operational Man- 
ual Statements came into force. One of the major problems Dr. Cernea identi- 
fied was “the frequent low quality of preparation of resettlement components 
by the borrower” (p ii). He pointed out that “A recurrent weakness... has 
been an apparent disregard for Bank policy and norms.” He continued with 
an example: 


A case in point was the Narmada Sardar Sarovar Irrigation and 
Power project... . During 1982-3, four Bank missions, two each 
for preappraisal and appraisal were mounted, but none of them 
appraised the resettlement component. Similarly, the borrowing 
agency did not prepare a resettlement plan. Thus the advance 
time vital for such planning was lost. It was only after full ap- 
praisal, during the issues review process, that this was recog- 
nized as a major issue. [emphasis in original] (p 11 §5.06) 


Written about eighteen months after the loan agreement was signed and by 
an expert who was engaged with the issue at the time, this is a startling confir- 


10 Michael Cernea, “Involuntary Resettlement in Bank-Assisted Projects: a Review of the Applica- 
tion of Bank Policies and Procedures in FY 79-85 Projects,” Agriculture and Rural Development 
Department, World Bank, February 1986. 
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mation of what we heard from other sources. Sardar Sarovar Projects were 
funded despite minimal compliance with the Bank’s own guidelines on the ap- 
praisal requirements for the resettlement component.!! 

As early as 1986, it was evident to Dr. Cernea that a fundamental problem 
that had arisen from the absence of proper project appraisal was: “The initial 
assumption that the rulings issued by the Narmada Water Disputes Tribunal 
would be sufficient to generate a resettlement action plan as part of the project 
was not confirmed” (p 11). The Bank found itself committed to a project that 
would displace some 100,000 people with a policy that had been defined in es- 
sence by the Tribunal. The vacuum left by the Bank’s own lack of appraisal 
was filled by measures that would not be adequate. Thereafter everyone was 
left with the task of making the best of a bad job. | 

In 1985 the basis for designing, implementing, and assessing the overarch- 
ing principle of at minimum retaining oustees’ standard of living simply was 
not in place. The numbers of people to be affected were not known; the range 
of possible impacts had never been detailed; the effects of the canal had been 
ignored; the social organization of the peoples to be displaced was little under- 
stood in Gujarat, and not at all elsewhere. There was virtually no sociology 
with which to formulate a policy that might achieve the Bank’s long-term ob- 
jectives. Nor had there been any consultation with those at risk in virtue of 
which “adequate participation” could be said to be taking place. There were 
no benchmark data with which to assess success or failure. The resettlement 
and rehabilitation component of the Sardar Sarovar Projects had never ade- 
quately been appraised. 

The absence of information and lack of plans continues as a refrain through 
the coming years. In 1986 and 1989 the Bank was under pressure from consul- 
tants and some of its own staff to suspend the Sardar Sarovar loan on the 
grounds that Bank policy was not being adhered to, and that the overarching 
principle of policy—that oustees should at least regain their previous standard 
of living—could therefore not be achieved. 

As we shall see in the discussion below regarding each of the states, many of 
the weaknesses of implementation return to the original failure on the part of 
the Bank to insist upon a full project appraisal prior to 1985. Thereafter every- 
one was struggling. The Bank had the difficult task of pressing state govern- 


'' In June 1986, senior management at the Bank reviewed Cernea’s report. It was noted at this 
meeting that “it is essential that we follow—and are seen to follow—our own guidelines,” and that 
resettlement components of projects be prepared and supervised “with the same diligence and 
comprehensiveness applied to other components, such as engineering works. . . .” This indicates a 
responsiveness at high levels of the Bank to control problems. See Memorandum from Office of 
the Senior Vice-President, Operations, June 16, 1986. 
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ments into adopting policies that the Bank regarded as essential, but that the 
states argued went beyond the obligations set out by the Tribunal’s award and 
the credit and loan agreements. Issues integral to people’s wellbeing became 
items in legal and legalistic wrangles. Matters central to people’s material and 
cultural existence were obscured by technical preoccupations. The actual eco- 
nomic conditions of the villages—especially in the case of the tribal peoples of 
the remoter communities—were systematically under-reported. Standards of 
measurement of factors like forest produce, the lenses through which people’s 
lives were inspected, the elements of their lives that were accepted as relevant 
were all restricted by the terms of the accords and the absence of real informa- 
tion. Lack of data was supplemented by legally binding measures that had 
limited relevance. 

The persistence of these problems and the seriousness of their outcome is 
revealed in the changing estimates of the overall scale of the displacement the 
Projects will entail, and the size of the tribal component within it. Resettle- 
ment planning is impossible without a reasonable estimate of the number of 
people that will be affected. The Bank’s failure to prepare and appraise the re- 
settlement component of the Sardar Sarovar Projects has led to radically dis- 
parate estimates because the required baseline surveys were never carried out. 
The Tribunal award gave the number as a total of 6,147 families for Madhya 
Pradesh and 456 families for Maharashtra. The Aide-Memoire following the 
April 1987 Mission gives the total for all three states as 12,000 families. ‘The 
1991 state data, given by the Nigam for Gujarat and by the resettlement plans 
of Maharashtra and Madhya Pradesh, indicate the total number of oustee 
families as approximately 27,000. If those being displaced by the canal are in- 
cluded, this rises by at least another 10,000. Thus a 1992 estimate puts the to- 
tal at close to 40,000 families. Needless to say, the financial, organizational, 
and logistical problems of resettling the original estimate of 6,603 families are 
substantially increased when the number rises by six times to the current esti- 
mate of 40,000 families. 

Opinions about how many of the displaced families are “tribal,” and thus 
entitled to special protection because of heightened risk of impoverishment 
flow with equal disregard for an empirical basis. The Bank’s 1985 Staff Ap- 
praisal Report stated that, “The majority of the oustees are tribal people be- 
longing to a number of distinct ethnic groups.” !? The Aide-Memoire of the 
1987 mission took the view on Gujarat oustees that only a small number of iso- 


12 Staff Appraisal Report, Supplementary Data Volume, Part I, p 42. If this was the opinion at the 
time of negotiating the credit and loan agreements, it is hard to understand why the Bank’s 1982 
policy on tribals had no effect on the outcome of negotiations. 
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lated villages qualified as tribal. On the other hand, the Maharashtra Master 
Plan of 1991 says that all Maharashtra oustees are tribals. 13 Yet in a 1992 letter 
to the Government of India, the Director of the Bank’s India Country Depart- 
ment asked for “clarification on how tribals, who constitute about half of the 
Maharashtra oustees and about 24 villages in Madhya Pradesh, will be 


al 
treated....”!* 


These kinds of discrepancies indicate the disarray that prevails at the level 
of basic information. If a socioeconomic study had been done between 1980 
and 1985, when project appraisal was required (and it is to be recalled that the 
canal is included in the 1985 loan agreement definition of the Projects), num- 
bers would have been known. Had the coordinated policy provisions requested 
by the Bank been clarified at appraisal, eligibility entitlements and procedures 
would have been understood from the outset. Moreover, if the attitudinal sur- 
veys and in-depth sociological studies had been done during project prepara- 
tion, the needs of the affected populations would have been understood. Im- 
mense problems of policy and implementation could thereby have been 
avoided. 

Under these circumstances many officials in India and the Bank struggled 
to make implementation work. They continue with this struggle. Sometimes 
they manage a degree of success. But the Bank’s first and essential processes— 
the foundations for successful resettlement and rehabilitation, the basis for all 
calculations about the project—had been disregarded. The source of many of 
the problems that have dogged Sardar Sarovar stem from this failure. A good 
policy does not guarantee good implementation, but a poorly thought-out pol- 
icy built on a shaky foundation is bound to frustrate implementation. It has 
created a plethora of difficulties for the most well-intentioned of officials, op- 
portunities for successive evasions of appropriate implementation, and poten- 
tial for abuses of human rights. 

Virtually every aspect of implementation continues to entail improvisation 
and a patchwork of measures. Consultation with the peoples affected is limited 
in many of the villages; the initial failure to inform and consult has predictably 
come to fruition since 1988 in widespread opposition to the dam throughout 
Madhya Pradesh and much of Maharashtra. Government may be able to ef- 
fect relocation; encouragement can always give way to force. But rehabilita- 
tion, the central objective of Bank policy, is unlikely to be achieved against this 
background of the Bank’s own non-compliance that was created in the ap- 
praisal period, 1980 to 1985. 


'3 Sardar. Sarovar Project: Master Plan for Resettlement & Rehabilitation of Project Affected Persons of 
Maharashtra State, Dhule: Office of the Additional Collector, 1991, p 10. 
'* Vergin to Chitale, March 11, 1992. 


PROJECT APPRAISAL 53 
Ge ee 53 


Project appraisal is central to the prospects of successful resettlement and 
rehabilitation. Failure to achieve success in the resettlement and rehabilitation 
process has grave consequences. Project appraisal is the first step, and in many 
ways the foundation, in a process that begins with planning and ends with sus- 
taining the livelihood, and even the lives, of many thousands of people. The se- 
riousness of this can be measured by the Bank’s experience of resettlement and 
rehabilitation in other projects. 

If the resettlement problems of Sardar Sarovar constituted an aberrant case 
of fallen standards, measures to solve the situation could focus on the unique 
features of the Projects, such as the need for a coordinated three-state policy, 
institutional authority and skills appropriate for the resettlement tasks, insis- 
tence on proper identification and transfer of suitable land, and more in-depth 
supervision by the Bank. In fact, the problems besetting the Sardar Sarovar 
Projects are more the rule than the exception to resettlement operations sup- 
ported by the Bank in India. 

Curiously enough, although our independent investigation has been helped 
immeasurably by the many contributions from research and activist organiza- 
tions in India and abroad, fieldwork in the project area, and specially commis- 
sioned studies by independent experts, in fact the richest source of material 
about the problems with resettlement activity in India are in the Bank’s own 
internal documents. This finding is both heartening and perplexing: hearten- 
ing because it shows the rich intellectual and informational resources available 
to the Bank; perplexing because there appears to be so little effort to develop a 
remedial strategy rather than to confront one resettlement problem after an- 
other.'° 

Since 1970, the World Bank has funded more than 400 hydro or irrigation 
projects around the world. Collectively, these have resulted in the dislocation 
of millions of people. Between 1978 and 1990, the Bank funded 32 projects in 
India which have entailed resettlement. A Bank India Department Working 
Group review of resettlement in 22 Indian projects asserted in 1988 that: 


Performance to date has not been good. In several key projects, 
despite legal covenants, the resettlement component has yet to 
be prepared, or is being implemented either inadequately or not 
at all. In some instances, the situation has deteriorated to the 


15 In fact, in 1989, at a time when the resettlement and rehabilitation problems of Sardar Sarovar 
had pushed the Bank to the edge of suspending the loan, Bank staff chose to adopt an incremental 
approach, hoping to secure implementation of policies through increasing pressure to win limited 
improvements. As we shall see, this technique has failed to secure its objectives in Maharashtra 
and Madhya Pradesh. 
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point where the Bank may have no other recourse but to exer- 
cise remedies under the Credit and Loan agreements. 


Comparative analysis shows recurrent flaws in how the Bank approaches 
resettlement in India. These include the chronic failings in the Bank’s ap- 
praisal of resettlement components. Projects are appraised and negotiated by 
the Bank despite the absence of resettlement plans, budgets, and timetables 
that meet the Bank’s resettlement policy. All too often, decisions affecting the 
lives of thousands or even hundreds of thousands of peasant farmers and trib- 
als are based on seriously deficient or flawed information and approved with- 
out requiring major conditions and actions for improvement despite a well 
documented record of the impoverishment caused by other resettlement oper- 
ations in the same area. 

Examples of appraisal and assessment failures are rife. The Upper Krishna 
1 Project was closed in 1986 with a backlog of over 100,000 people still to be re- 
settled. The Upper Krishna m Project included a careful and detailed resettle- 
ment plan, but between 1988 and 1991 appears not to have been supervised. 
When the first supervision mission did look at resettlement, it found altogether 
inadequate implementation. This was connected with large, India-wide fac- 
tors, but the fact remains that Upper Krishna 1, a project with 250,000 
oustees, was not supervised during a critical phase of implementation. 

But perhaps the most pertinent examples for this review are those occurring 
in the states where the Sardar Sarovar Projects will be built. These are, unfor- 
tunately, easy to find, although neither of the Sardar Sarovar appraisal reports 
saw fit to mention the distressing resettlement record for all three states in 
their descriptions of the Projects’ context. Recurrent appraisal weaknesses in- 
clude a failure to develop project-specific resettlement plans, lack of accurate, 
updated information, a failure to appraise the capability of the institutions ex- 
pected to implement the resettlement, a lack of timetables, and a lack of ac- 
ceptable legal frameworks. But clearly the single biggest appraisal failure is 
that despite these known weaknesses, projects were nonetheless sent to the 
Bank’s management for approval. 

The Gujarat Medium u Irrigation Project, which affects tribals similar to 
those who will be displaced by the Sardar Sarovar Projects, was approved in 
1984 without project-specific resettlement plans and despite documented re- 
settlement failures during the first Gujarat Medium Irrigation Project. Subse- 
quent supervision reported the predictabie widespread failure to rehabilitate 
the nearly 90,000 people displaced by these dams. The Maharashtra Compos- 
ite Irrigation Project 1, approved in 1986, also failed to appraise a resettlement 
action plan, and subsequent supervision found that displaced farmers were not 
being provided with replacement farms. 
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As early as 1984, Bank reports and letters to the Government of India noted 
the serious resettlement deficiencies in Madhya Pradesh, the state with nearly 
three-fourths of all future oustees from Sardar Sarovar.'® The Madhya Pradesh 
Major Projects financed three large dams. No resettlement plans were ap- 
praised and none of the three projects produced satisfactory resettlement 
plans. Bank documentation reports that oustees’ conditions deteriorated sub- 
stantially after their displacement, but no serious quantification of how much 
worse off oustees were can be made from the available information. The Proj- 
ect Completion Report for the Madhya Pradesh Medium Irrigation Project 
found that: 


By far the most unsatisfactory aspect of the project implementa- 
tion was R&R [resettlement and rehabilitation] of dam oustees. 
This may be considered due to the following: 


— very limited reference in the sar [Staff Appraisal Report] 
— the absence of a senior 1as [Indian Administration Service] 
official at state level to be responsible 
— the lack of involvement by district administrations 
— the lack of a project R&R cell 
— the remote nature of mip [Medium Irrigation Project] sites 
— the lack of clear state policy on R&R 
— the inability to proceed according to the mp Resettlement Act 
1985 as rules to apply the Act had never been promulgated 

The last point is of particular importance, as Gomp [Govern- 
ment of Madhya Pradesh] had assured the Bank at Credit nego- 
tiations that the Act was being introduced and would be the ve- 
hicle for R&R activities under the project. In the event, it was 
never applied.'’ 


The Upper Indravati Project, the Orissa Irrigation 1 Project, and the Sub- 
arnarekha Project were similarly appraised on the basis of general “policy 
principles” rather than project-specific plans, despite being projects that were 


16 See, for example, the March 28, 1984 letter, from the Acting Chief of the Bank’s Agricultural 
Mission, to the Chief Secretary of the Government of Madhya Pradesh: “It is a matter of great 
concern to us that after nearly 3 years of implementation of the above-mentioned IDA assisted 
projects, the resettlement plans and organizational framework for implementing these plans for 
persons to be displaced from the future reservoir areas have still not been prepared by the Govern- 
ment of Madhya Pradesh.” 

'7 Project Completion Report, Madhya Pradesh Medium Irrigation Project (Cr. 1108-IN), Decem- 
ber 28, 1990. 
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prepared and appraised well after the Bank’s resettlement policy was issued. 
All three projects have resulted in widespread impoverishment of the oustees, 
tension between the Bank and the borrower, and substantial staff input in ef- 
forts to remedy situations that could and should have been avoided. 

An equally serious generic problem is that even when the Bank has been 
aware of major resettlement problems in its India projects, it has failed to act 
firmly to address them. Violations of legal covenants are flagged '® and then for- 
gotten; conditions are imposed and when the borrower fails to meet them, the 
conditions are relaxed or their deadlines postponed. Our review of the docu- 
mentation as well as our many interviews with government officials support 
the view that the result of this failure to act upon known problems is a wide- 
spread belief in India that the Bank is more concerned to accommodate the 
pressures emanating from its borrowers than to guarantee implementation of | 
its policies. : 

In fact, in January 1992, the Bank wrote a letter to India in which it ex- 
pressed its continuing dissatisfaction with various aspects of state policy.'? It 
raised the possibility of submergence before resettlement, the problem of ma- 
jor sons receiving no benefits, the issue of encroachers, inadequacy of data vis- 
a-vis total numbers of oustees, and the problems that derive from interstate 
policy differences. In general, the letter raises the lack of compliance in these 
regards with policy requirements and the binding measures of the Tribunal’s 
award. But it fails to spell out the appropriate basis for resettlement and reha- 
bilitation, and allows the distinction between “landed” and “landless” to pre- 
vail (see Chapter 5 below). 

The 1992 letter reveals the extent to which problems that were evident in 
the very early stages of Sardar Sarovar continue unresolved. Indeed, some of 
these problems reach right back to the lack of appraisal of resettlement and re- 
habilitation components. Discussion of the letter within the Bank included 
consideration of the possibility that the Bank threaten suspension of the loan. 
But attempts were made to soften the criticism. The view was expressed that 
to demand a major change in policy from either Maharashtra or Madhya 
Pradesh would be to ask too much, and would in any event be “strongly re- 
sisted” by Madhya Pradesh. Moreover, the argument was advanced that a de- 
mand by the Bank that major sons be recognized as oustees in their own right 


18 See, for example, supervision reports for the Subarnarekha Hydroelectric Project, Gujarat Me- 
dium II Project, Madhya Pradesh Major and Medium Irrigation Projects, and the Upper 
Indravati Hydroelectric Project. Similar failures to appraise and supervise adequately resettle- 
ment can be seen in the Bank’s files on the Singrauli mining and thermal power complex. 
' Heinz Vergin, Director, India Country Department, to Mr. M. S. Ahluwalia, Secretary Depart- 
ment of Economic Affairs, Ministry of Finance, Government of India, January 17, ase 
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was something that could not be supported “by either the Award or Bank legal 
documents.” 7° 

Mr. Chitale, Secretary of Irrigation, Government of India, replied to the 
Bank’s letter. He affirmed that all was well. He reiterated the position of the 
state governments. He said that there was full compliance with the Tribunal’s 
award and Bank policy. The Bank’s acknowledgment of Mr. Chitale’s reply 
accepted all his assurances, noting that his “thoughtful response” had “gone a 
long way in clarifying the issues which we raised . . . on R&R.” It went on: “We 
note with satisfaction that the Government of India has confirmed that prog- 
ress on construction will be linked to progress in the implementation of R&R.”2! 
Apart from raising a concern about tribal peoples (expressed in a way that re- 
veals a startling lack of understanding of the extent of tribal occupation of the 
submergence area), the Bank leaves the impression that all is well. Another 
confrontation has been avoided. 

This exchange of letters illustrates the nature of the Bank’s evident inability 
to turn a recognition of persistent fundamental difficulties into an effective de- 
mand for compliance. This has been the pattern since the first serious misgiv- 
ings about resettlement policy and implementation expressed in the “post- 
appraisal” missions of 1983 and 1984. Again and again doubts about imple- 
mentation have been caused by Madhya Pradesh. Yet the Bank somehow al- 
lowed the situation to continue; pressure was applied, but never enough. The 
tendency to press forward in a manner that avoids engagement with reality, 
evidenced by limited appraisal in 1983, is confirmed by readiness to accept re- 
assurances in 1992. 

Nevertheless, recent evidence shows that when the Bank takes serious steps 
to implement the resettlement policy substantial improvements are possible. 
In Andhra Pradesh, for example, where the displacement caused by the (non- 
Bank financed) Srisailam irrigation project in the 1980s was among the worst 
cases known, concerted Bank action for the Hyderabad Water Supply Project 
led to a full appraisal and apparently good implementation. Bank insistence 
on a full resettlement plan for the Maharashtra Composite Irrigation Project 
mı similarly appears to have led to a net positive outcome, including some ben- 
efits that have gone to the poorly resettled farmers displaced by the 
Maharashtra Composite Irrigation 1 Project.?? 

Many factors contribute to the failure of resettlement and rehabilitation. 
Relations between those responsible for implementation of policy and those 


20 Office Memorandum to Jan Wijnand, January 14, 1992. 

2! See Heinz Vergin, Director, India Country Department, to Mr. M. A. Chitale, March 11, 1992. 
22 The Punjab Irrigation II Project, which was approved in 1991, is a Bank-assisted multi-dam 
project that is said to have been accompanied by successful resettlement and rehabilitation. How- 
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who are at risk are often uneasy or remote. The oustees are typically isolated 
rural peasant or tribal populations, these are people who have the lowest sta- 
tus in their societies. Often projects evolve against a background of very lim- 
ited national support: development tends to take place in nations or regions 
without welfare systems. Also, an enduring habit has been for engineers to be 
given responsibility for all aspects of these projects, including the resettlement 
component. As a result of these kinds of factors, resettlement and rehabilita- 
tion have typically been done in an uninformed and ad hoc manner, and, as 
time goes on, asa form of crisis management. Again and again, in its policy 
documents the Bank insists upon consultation with the people at every stage of 
the process. Yet the Bank’s reports and memoranda show the absence of 
people’s participation. And where projects have achieved some success (as, for 
example, Arenal Hydroelectric Project in Costa Rica), Bank experts attribute 
this largely to the fact that people were consulted and participated in planning 
from the early stages.”° 

But a central and recurrent operational problem lies in the extent to which 
the number of people affected is underestimated, and the level of their income 
is undervalued.** Despite Bank policies, many projects have commenced with- 
out accurate data. Not only are the direct impacts of the project little under- 
stood, and plans made that do not take account of what is likely to happen, but 
also the broader dimensions of the difficulties go unappreciated. The needs of 
women and the elderly are left out of the calculation. The consequences for 
host communities—the villages where oustees will be relocated—are ignored, 
or evaluated much too late in the day. A range of secondary displacements go 
unconsidered. As a result, at each stage of project development, new emergen- 
cies arise. As these accumulate, those affected feel growing indignation, and 
political opposition begins to mount. The human costs of the projects are thus 
misrepresented from the beginning, and tend to be understated or avoided as 
they arise. By the time a project is under way, there are large interests that are 
best served by minimizing any apparent negative consequences. All of this is 
at issue when it comes to appraisal. These are factors that need to be included 
in a full and accurate assessment of a project’s costs. Each element of imple- 
ao is at risk if the real human costs of a project are not fully antici- 
pated. . 


All projects start with assessments of their engineering costs and financing 


ever, the total number of oustees is estimated at only 300, and the Government of Punjab is con- 
Sarig dropping the dams that are likely to displace people. ‘ 

“ See William Partridge, Successful Involuntary Resettlement: Lessons from the Costa Rican Arenal Hydro- 
electric Project, 1991. i 
*4 See Scott Guggenheim, The Financial Pre j } 

‘reparation of Resettlement in Bank Projects: A Poli z 
tional Review, World Bank Draft Document, 1990. 7 A eT 
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structures. These are minutely considered. But if the balance sheet fails to in- 
clude the human distress caused by uprooting large numbers from their tradi- 
tional homes and lands, the Bank’s 1980 and 1982 policies are unlikely to be 
achieved. Lack of proper planning can lead to economic, political, and finan- 
cial failure. As Bank experience has shown, those who may pay the most direct 
and extreme price for such failure are the oustees. 

Our review of the Bank’s failure to appraise Sardar Sarovar Projects high- 
lights the origins of many of the problems that have appeared in the years 
since the Projects were approved. Failure to prepare and appraise the resettle- 
ment components of the Projects, despite both explicit policies and known neg- 
ative experiences with other resettlement operations in India, is a major man- 
agement oversight. The Sardar Sarovar Projects have evolved against this 
background. The failure of project appraisal in their case created, from the 
start, a real possibility that the Bank might find that once again its policy 
objectives—and the livelihood and wellbeing of large numbers of people—were 
at risk. 


A budva, or shaman, at Anjavada, Madhya Pradesh. He is playing the rantha, 
an instrument made of bamboo and lizard skin stretched over a coconut shell. 
In the Bhilala creation myth, the playing of the rantha 
causing them to become invisible. 


(ieee. ee 


gives pleasure to spirits, 


Chapter 5 
TRIBAL PEOPLE AND THE VALLEY 


THE uppermost reaches of the Sardar Sarovar reservoir will flood land in the 
Khargone District of the Nimad region of Madhya Pradesh. Here the 
Narmada River flows through a wide valley, striking for its agricultural abun- 
dance and many irrigation pipelines leading from the river to a great variety of 
crops. Approximately 60 kilometers downstream of the beginnings of the 
Khargone submergence, the landscape changes: in Jhabua district of Madhya 
Pradesh, then in Maharashtra and Gujarat, the river cuts its way through the 
hills and canyons of the Vindhya and Satpura ranges. This is remote and diffi- 
cult terrain: on both its north and south banks the Narmada is bounded by 
steep hills, fractured and worn by a network of tributaries into a myriad of es- 
carpments and valleys, a landscape as forbidding as it is beautiful. This terrain 
predominates for the rest of the distance to the Sardar Sarovar dam site, where 
the hills abruptly come to an end, the valley again widens, and the Narmada 
continues its journey to the sea across the plains. 

The cultural and economic histories and conditions of the peoples who live 
in these different landscapes are also distinct. The valley is occupied by a 
mixed population of Non-Scheduled Castes, Scheduled Castes and Scheduled 
Tribes. The proportion of each varies, and in some cases the groups are not 
easily distinguishable from each other. But throughout the region affected by 
Sardar Sarovar Projects, the people designated as Scheduled ‘Tribes in the In- 
dian Constitution are represented by the Bhils. These include the Tadvi, 
Vasava, Paura, Bhilala, Ratthwa, and Nayak—names the people themselves 
give to their distinctive tribal groups. They also refer to themselves as 
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Table 5.1 Estimated number of tribal people potentially 
affected by Sardar Sarovar Projects! 


ESTIMATED ESTIMATED 
NO. OF NO. OF 
PEOPLE TO TRIBAL TRIBALS TO 
BE AFFECTED PEOPLE BE AFFECTED 
LOCATION % 
Gujarat 23,500* go 21,150 
Maharashtra 13,500" 95 12,825 
Madhya Pradesh 115,000° 49 56,350 
Canal 22,500" 10 2,250 
Sanctuary 25,000 100 25,000 
TOTAL 199,500 56 117,575 


(Based on data from: *Nigam, * Maharashtra & Madhya 
Pradesh 1991 & 1992 resettlement plans, Arch Vahini & 
Rajpipla Social Services) 


“adivasi” —the Hindi word used throughout India, meaning, literally, “origi- 
nal dwellers.”* ay 

The various groups do not speak a single language. Anthropologists have 
identified two distinct Bhil languages, though belonging to the same linguistic 
family. Many people also understand the official language of the state in which 
they live. Thus many Tadvi speak Gujarati, whereas some Vasava of 
Maharashtra speak Bhili and understand Marathi. Some Bhilala of Madhya 
Pradesh speak Bhilali and understand Hindi. It is important to note that rela- 
tively few Bhil women speak or understand non-tribal languages, as a conse- 
quence of infrequent contact with people outside their own tribal groups. 

One or another group of Bhils is found in every region to be affected by Sar- 
dar Sarovar Projects. In addition to those in villages scheduled for submer- 
gence by the reservoir, there are Bhil and Nayak villages in the command 


' These numbers are based on number of families multiplied by 5, the accepted figure for average 
family size in the area. Vulnerability of tribal people in Shoolpaneshwar Sanctuary is discussed in 
Chapter 16. Numbers at risk from the canal are more speculative. They are based on the number 
of farmers losing all or a substantial proportion of their land (see Chapter 9). 

* In Madhya Pradesh the term “Bhil” is used to refer to the people who in Maharashtra and 
Gujarat are often known as Vasava. Also, the differences between Bhil and Bhilala tends to be ob- 
scured in most writings on the area. “Bhi!” is widely, if rather inaccurately, used to refer to all the 
tribal people of the region. Paura and Ratthwa are often transliterated as “Pavra” and “Rathwa.” 


The spellings used in this report have been chosen for their best approximation to English phonet- 
ics. 
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area, downstream of the dam site, and in the Shoolpaneshwar Wildlife Sanctu- 
ary. Also, compensatory afforestation throughout the catchment treatment 
area of the Narmada basin will directly impinge on encroachers and forest 
dwellers—most of whom are also tribals. 

Although baseline data are lacking to calculate the exact number of tribals 
potentially affected by Sardar Sarovar, the figures shown in Table 5.1 indicate 
that, on the basis of membership in Scheduled Tribes, over 50 per cent of the 
potentially affected population is tribal. 

Whether or not these people are truly tribal in terms of World Bank defini- 
tions is of great significance to the Bank, the people, and the three Indian 
states. Bank policy on involuntary resettlement makes special provision for 
tribal people. The 1982 Operational Manual Statement? urges that every effort 
be made to “safeguard the integrity and well-being” of tribal peoples, and at 
the minimum to “prevent or mitigate harm.” Both the 1982 and 1991 policy 
directives emphasize the importance of detailed research into the social, eco- 
nomic, and cultural implications of projects that impinge on tribal peoples’ 
lives and lands. If the people of the Narmada valley are not merely “backward 
Hindus”—a term that has been used to characterize the link between Sched- 
uled Tribes and mainstream Indian society—then the Bank and governments 
are burdened with a greater responsibility. It is no wonder that the status of 
the peoples of the Narmada valley has been the subject of many arguments. 

In April 1987, in response to mounting pressure to examine what was hap- 
pening to implementation of resettlement policies for these Projects, the Bank 
sent its largest ever mission to the region. Included was a legal expert who was 
assigned the task of assessing the extent to which the people of the submer- 
gence villages constituted tribal or indigenous groups under the Bank’s defini- 
tion. 

Officers at the Bank told us that the mission’s interpretation of “tribal” was 
narrow, and inclined to attribute overriding significance to the possession of 
“modern” items. They interpreted the wearing of a factory-made shirt or the 
presence of images of Hindu gods in homes, for example, as an indication that 
a person or a family was “detribalized.”* Nonetheless, the Bank’s legal expert 
wrote in his memorandum of findings about the inhabitants of the ten Gujarat 
villages he investigated that: “The population of the villages of Gadher, Pand- 
heria, Hanf[eshwar], Mankadkhada [sic], Kadada, Antras, Dhumna, Chhar- 
bara, Ferkada and Turkheda fall within the scope of the World Bank’s policy 
on Tribal people (oms 2.34).” He noted that the other nine submergence vil- 


3 Operational Manual Statement No. 2.34, February 1982. 
+ In some tribal houses, women pin up the picture of Ganesh that is printed on the paper used for 


wrapping a popular make of sari. 
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lages might contain similar tribal oustees and that the Government of Gujarat 


should conduct a survey of them. | 
The Aide-Memoire for this mission obscures these reported conclusions on 


tribal peoples. It covers the topic under the heading “Forse ae 
oustees,” where it speaks of eight Gujarat villages as being | forest-based, 
with two more “partly so.” It makes no mention of the other nine villages, nor 
does it use the word “tribal” to describe the people. In effect, the Aide- 
Memoire minimizes the number of people whose circumstances might qualify 
them for the protection and benefits set out in the Bank’s 1982 tribal policy.” 
The logic of the argument presented seems to be that there are some oustees 
whose way of life is “forest-based,” that “the forest itself has disappeared,” 
and that therefore it is reasonable to follow a policy that turns these people 
into “plains cultivators.” 

The mission’s official conclusions—that there are few tribal villages and 
that the principal criterion is forest-based economies rather than tribal 
people’s distinctive cultures—imply that the resettlement and rehabilitation 
needs of these people are less complex than might otherwise be the case. As we 
have seen, the 1982 Operational Manual Statement asks for special measures 
to be taken if a development project is known to encroach on the traditional 
territory of tribal people. It is worth quoting again the Bank’s own words: 


Such projects will require a tribal component or parallel pro- 
gram which includes: (a) the recognition, demarcation and pro- 
tection of tribal areas containing those resources required to sus- 
tain the tribal people’s traditional means of livelihood; (b) ap- 
propriate social services that are consonant with the tribe’s ac- 
culturation status, including, especially, protection against dis- 
eases and the maintenance of health; (c) the maintenance, to the 
extent desired by the tribe, of its cultural integrity and embodi- 
ments thereof; (d) a forum for the participation of the tribal 
people in decisions affecting them, and providing for adjudica- 
tion and redress of grievances.® 


But the 1985 credit and loan agreements between the Bank, India, and the 
three riparian states are silent on the subject of tribals.” They contain no men- 


” This is a striking example of how important findings on the ground fail to reach management. 
Hence In 1992 the same issue continues to be a matter for speculation (see this chapter below), as 
if the work of the Bank’s 1987 mission had never been done. 

° Operational Manual Statement No. 2.34, pt. 


7) . . 
The only exception is that the Agreed Minutes of negotiations note that among the 
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tion of the existence of tribal people within the Projects’ area. Requirements 
laid down for resettlement and rehabilitation make no reference to special 
measures for tribals. 

In December 1987, after the results of the mission were known, Mr. 
Nagendra Sharma, Acting Chief of Agriculture Operations, wrote to the Vice- 
Chairman of the Narmada Valley Development Authority: “. . . it was agreed 
that the communities in question [in Gujarat] are not now primarily depen- 
dent on forest products... . Therefore, the special treatment required is differ- 
ent from (and less than) what had been anticipated earlier.”® Once the issue is 
narrowed to whether or not the forest is an adequate basis for the economic lives 
of the people, the implementation of policy does not have to deal with the 
problems that come with resettling cultures. 

Some have argued a position that is anything but sympathetic to the pro- 
tection of tribal culture. For example, Vidyut Joshi, now of the Gandhi Labour 
Institute in Ahmedabad, asserted with reference to tribal communities likely 
to be submerged by Sardar Sarovar that their displacement was part of the 
changes that other peoples have welcomed “in the name of progress, develop- 
ment or modernization.” He went on to say: 


This being so, why should any one oppose when tribal culture 
changes? A culture based on lower level of technology and qual- 
ity of life is bound to give way to a culture with superior technol- 
ogy and higher quality of life. This is what we call “develop- 
ment.” What has happened to us is bound to happen to them 
because we both are part of the same society. I have extensively 
travelled in tribal areas for the last twenty years and I have ob- 
served their behaviour. I have formed an opinion that tribals 
want to change.’ 


Joshi carried out surveys of the tribal villages of Gujarat, and his work 
marks the first stage of monitoring and evaluation for Sardar Sarovar. Other 
individuals and organizations made submissions to our review that took fun- 
damentally the same view. 


maps received were those of tribal sub-plan areas adjacent to the reservoir, in the portion of the 
command area nearest to the dam, and in the vicinity of the relocation sites (Attachment 1, pp 2 
and 3). The minutes do not say why these were required. 

8 Nagendra Sharma, Acting Chief, Agriculture Operations Division, Country Department IV, De- 
cember 17, 1987. 

9 Vidyut Joshi, Rehabilitation a Promise to Keep, a Case of SSP, Ahmedabad, 1991, PP 68-9. Of course, 
even if people are eager to change, that does not mean that they are necessarily happy to relocate 


to a new environment. 
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This view minimizes the tribals’ claim for special consideration. Others 
minimize their number, by arguing that many if not most of those in the sub- 
mergence area who are designated as tribals have, in effect, already assimi- 
lated into mainstream Hindu India. In his letter of December 17, 1987, Mr. 
Sharma struggled with this aspect of the definition of tribals. He refers to the 
“special problem” of successfully implementing the resettlement policies in 


the case of “remote oustees.” He goes on: 


We are not speaking of any recognized Indian legal category, 
such as “scheduled tribe,” but of oustees, of whatever commu- 
nity, who, by nature of their physical, economic and cultural re- 
moteness, require special treatment if they are to regain their 
pre-project livelihoods. In practice this group is difficult to de- 
fine; its definition tends to turn on low degree of integration into 
the larger community. . . reticence in contacts with outsiders 
and possible lack of self-esteem, and other criteria as well. 


By avoiding all these criteria and drawing attention to decreased use of forest 
products (see above), Sharma’s letter attempts to unite tribal with non-tribal 
oustees. 

The place of tribal groups in Indian society has a long history and a partic- 
ularly complex character. Over 700 different groups of peopie are identified, 
for administrative and census purposes, as Scheduled Tribes. Altogether they 
comprise approximately 60 million, living in a great variety of political and so- 
cial circumstances. The Bhils alone number almost 4 million and are spread 
across an area that includes the deserts of Rajasthan, the plains of eastern and 
southern Gujarat, and the forests of Madhya Pradesh and Maharashira. 

The question that Indian anthropologists and others have asked about this 
vast panoply of tribal peoples in general, and about the Bhils in particular, is: 
to what extent are they properly designated “tribals” or have they in fact be- 
come castes within a dominant Hindu caste system? 

Dr. Felix Padel, a British anthropologist who has worked intensively on the 
place of tribal groups within Indian society, in a submission to our review, 
considered some of the historical background to the issue: 


At first contact with tribal people in India, the British called 
them “wild tribes”, “savage tribes”, “forest tribes”, “hill 
tribes” —terms taken from British contacts with the native peo- 
ples of Africa and America, but not so different from terms al- 
ready used in India. “Forest tribes” translates the term used for 
them on the Emperor Asoka’s edicts that threaten them with 
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dire punishment if they do not obey his rules. The derivation of 
many names for tribes... comes from the word for hill... . The 
census, started in 1871, distinguished the tribal population from 
Hindus and their religion, as “animism” from Hinduism.'° 


Dr. Padel told us that since the 1940s, there has been a tendency in some 
sections of Hindu society to claim that tribal peoples are just a poorly inte- 
grated part of the mainstream culture of India. Thus G. S. Ghurye, among the 
most prominent of Indian scholars who considered this question, called them 
“Backward Hindus”—a highly negative view of tribal culture. Ghurye, in or- 
der to oppose a British policy of divide and rule, argued that tribals could not 

‘be proved to be India’s “aborigines.”'' His arguments have their place in In- 
dia’s nationalist movement. Ghurye sought to avoid an emphasis on tribals’ 
indigenous status that could appear politically divisive. Dr. Padel, in a discus- 
sion of Ghurye, noted of the Bhils that they are 


like other tribal peoples of central India, a tribal society analo- 
gous to those of Africa or America, particularly in the sense of 
their connection with the land: their religion is based in their re- 
lationship with their natural environment, and their economy 
involves a close dependence on the forest and a high degree of 
self-sufficiency. '” 


The great difference historically from Africa and America, however, is that 
in India tribal cultures have always lived at the fringes of Hindu society. And 
although tribal religion has much in common with the animist or shamanic re- 
ligions of tribal peoples elsewhere, its practices have never existed entirely 
apart from Hinduism. Tribals and nearby Hindus have often accepted each 
other’s deities as different forms of their own deities. Thus, a paradox has 
arisen: the tribes are in some way castes (jati is the word often used for both), 
although they are formally outside the caste system. 

Part of the difficulty here obviously lies in the great length of time during 
which “tribe” and “non-tribe” have coexisted on the Indian subcontinent. Ar- 


10 Felix Padel, “The Position of Tribal People in India,” submission to the Independent Review, 
January 29, 1992, p !- 

1! G. S. Ghurye stated in his book The Scheduled Tribes (1962): “Apart from the fact that terms like 
‘aborigines’ and ‘adivasis’ are question-begging and pregnant with mischief, the fact that the con- 
stitution of India speaks of these people as the Scheduled Tribes renders any other designation ut- 


terly wrong.” oo 
12 Felix Padel, “The Position of Tribal People in India,” submission to the Independent Review, 


January 29, 1992, Annex 1, p 4. 
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chaeological evidence indicates that it was at least 2,000 years ago when the 
Aryan “newcomers” began to invade from the north. It is in relation to them 
that the adivasis, the original-dwellers, constitute an aboriginal or tribal popu- 
lation. The adivasis resisted integration; they moved across large geographical 
areas as a result of economic, administrative, and military upheavals, in a web 
of change that is spread over centuries. As Amita Baviskar, an Indian anthro- 
pologist with field experience of villages in Madhya Pradesh, summarizes: 
“The notion of ‘tribe’ in the Indian context has been hard to pin down because 
of the porosity of the boundary between ‘tribe’ and ‘non-tribe’, both of which 
have existed side by side for centuries.” Nevertheless, at Independence, the ar- 
chitects of the Indian Constitution felt able to identify, on the basis of census 
data, particular groups of people as “Scheduled Tribes.” !’ 

The isolation of many tribal groups made the creation of the Scheduled 
Tribe category much easier than might otherwise have been the case. For ex- 
ample, according to G. S. Aurora, an author with experience of tribal peoples 
in Madhya Pradesh, “In 1942, when all of British India was rocked by the 
struggles of the nationalists, only a few people in Alirajpur knew about it. The 
tribals were not even remotely aware of the nationalist movement.” !* 

The Bhils and Bhilalas were classified as Scheduled Tribes in the 1950s. At 
that time they were to be given the benefits of government programs, but their 
rights to the forest remained unrecognized. Thus the reality of isolation played 
an immense part in tribal groups’ continuing distinctive identity, while the 
material and cultural bases for their ways of life began to be eroded by the new 
and spreading administration. !° 

The boundary between adivasi and Hindu is thus rendered complex by long 
historical processes. But the remoteness of many regions where tribal groups 
continued to live (or to which they withdrew in order to maintain their ways of 
life) has meant that many groups maintain distinct tribal identities. The Brit- 
ish classification that lies behind the modern official category of Scheduled 
‘Tribe may have been responsible for widening the divide between adivasi and 
Hindu populations and for securing the categories in popular and administra- 
tive thought, but the divide was already there. 

Many tribal people in the submergence villages of all three states spoke to 
us about their land and way of life; they often referred to a timeless rela- 
tionship with the earth, the forest, and the animals. They identified themselves 


'* After 1881, the decennial Indian census is remarkable for its attention to the social and cultural 
groups that make up the country. 

'* G. S. Aurora, Tribe-Caste-Class Encounters: Some Aspects of Folk-Urban Relations in Alirajpur Tehsil, 
Hyderabad: Administrative Staff College, 1972, p 210. 

'? See Amita Baviskar, “A History of Advasis in the SSP Submergence Zone (Tribal Areas of 
Madhya Pradesh and Maharashtra),” submission to the Independent Review, 1992, Pp 30-5 
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with their lands and with the river. They celebrated their use of the produce of 
their environment in order to establish their cultural heritage and their dis- 
tinctive identities. 

We visited many houses built entirely with materials from the forest, de- 
signed in traditional manner with subtle differences that marked one group 
from another. In village after village people talked of the fruits, herbs, roots, 
and medicines they gather from the forest. Even where the forest appeared to 
be extremely degraded, they explained that in it there were still resources of 
great importance to them and that they also would travel far behind their vil- 
lages, into better forests deeper in the hills, to gather what they needed. People 
also showed us their hunting equipment—the bows and arrows for which the 
Bhil and Bhilala are famous. We also saw—and listened to--the drums that 
are used for tribal ceremonies. We witnessed shamanic ceremonies at which 
_ tribal deities were propitiated. And at many occasions people took pains to ex- 
plain the meaning to their culture of objects and ceremonies. They also told us 
about ways in which resources were shared, and how groups collaborated, on 
the basis of kinship, to plant, harvest, and build houses.!® 

In all this people sought to show us that they had their own ways of looking 
at and living in the world. They wished to explain their tribal identities. Often 
they referred to the Goddess Narmada to explain that their links with the river 
valley were timeless. In these ways we saw and heard something of the tribal 
life that is integral to the villages of the Satpura and Vindhya mountains of the 
Sardar Sarovar submergence zone. 

We also saw signs of Hindu influence, or of symbols and practices that 
Hindu and tribal life have in common. Some of the innumerable small shrines 
that are to be seen at the edges of every tribal village contain a mixture of 
tribal and Hindu effigies. In particular, we noticed effigies of Shiva. In fact, 
the people did not repudiate Hinduism; rather, they affirmed their separate- 
ness. Often this was linked to people’s apprehension about resettlement. Again 
and again we were told: “Our gods cannot be moved from this place, so it is 
difficult also for us.” 

The history and customs of tribal peoples affected by Sardar Sarovar Pro- 
jects has direct relevance to resettlement and rehabilitation policies with re- 


16 Dr. Nandini Rao of the Tata Institute, in a submission to us on the Bhils, points to the extent to 
which tribal societies are more egalitarian than caste or peasant groups. Dr. Rao’s submission is 
based, in considerable measure, on her firsthand experience of isolated tribal villages in the sub- 
mergence area of Maharashtra, where she noted that, “This (largely) egalitarian ideology in tribal 
society permeates all interactions, so that problems of indebtedness and crime. . . appear only in 
situations where the society has been influenced greatly by inegalitarian values” (“The Bhils,” 


P 3). 
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spect to the issue of “encroachers.” These are the people who, as a result of 
successive political and economic pressures over a long colonial history, find 
themselves to be illegal users of what they have believed to be their owi lands. 
This history takes us back to the original economic system practised by the 
adivasi of the forests. 

We were told that originally many of the Bhils and Bhilalas dwelt in the 
plains and were pushed into the hills, first by successive Aryan invasions and 
then by stronger agricultural castes. In the forests and hills, these tribal groups 
depended on hunting, gathering, and shifting agriculture. This agricultural 
method, known as slash and burn, meant that tribal groups cleared a small 
area of forest and cultivated it for a few years, after which they moved to an- 
other patch. In effect, this was a long-term form of rotation, suited to condi- 
tions where soil fertility deteriorates quickly under intensive use. Fields were 
used for three to four years and then, when crop yields declined, they were left 
to regenerate as forest. Meshed with the arable component was the use of other 
resources of the forest and river: animals, fish, and plants. 

In the nineteenth century, the British administration sought to put an end 
to shifting agriculture; they saw slash and burn as destructive of the forests 
and inconsistent with orderly administration. The British government of India 
made shifting cultivation illegal, “reserved” the forest, and established sources 
of revenue there. At the same time increase in population gradually led people 
to adopt a more intensive form of agriculture, and the two forces resulted in a 
heavy reliance on domestic animals, especially goats,'’ and permanent fields 
becoming the norm, although shifting agriculture was never entirely aban- 
doned. In so far as these permanent fields were regularized within the British 
administration, they constituted “revenue lands,” and the owners paid an an- 
nual tax. In so far as the tribals were using or creating anew fields that were 
not recognized, they became “encroachers.” In this way a large section of 
tribal economic life became illegal. Periodically, successive administrations 
recognized encroachers and increased the extent of revenue land. The scale of 
the problem, however, is reflected in the fact that in the Narmada valley many 
entire villages are identified as “forest villages,” that is, as lying outside the 
revenue system altogether. Thus arose the hostile (though also symbiotic) re- 
lationship between the tribal cultivators and the Forest Department guards, 


who levied fines and bribes. Encroachers paid (and pay) what is asked of them 
in order to be able to harvest their lands. 


1 7 . . 
Goats are able to range freely in forests and survive even the worst drought conditions. They pro- 
vide the economic equivalent of a savings account in a market economy. 


If a crop fails, ts ca 
be killed and eaten, or taken to market and sold. 3 hs 3 
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This gave rise to a further set of complications. Isolated as tribal people 
were from administrative centers, and reluctant to pay any revenue on their 
land, disparities developed between interests in land registered in the Land 
Record Office and what existed in tribal reality. When sons inherited under 
tribal conventions their share of the land, this was usually not recorded in the 
Land Record Office. Land being farmed by several households continued to be 
registered in a single name, even in the name of a landholder who had died. 
The devices by which administrations sought to regularize ownership and use 
of forest land resulted, paradoxically, in extremely unreliable records.!8 More- 
over, many villages of the Narmada submergence area could only be reached 
by arduous journeys on foot. Revenue collectors and other administrative offi- 
cials were not eager to make routine visits to such places. Indeed, the Bhils be- 
came famous in the nineteenth century for their fierce resistance to external 
administrations and had their own tribal kingdoms.'° At a meeting in Bombay 
in November 1991, officials of the Revenue and Forests Department, Govern- 
ment of Maharashtra, told us that when it came to the remoter regions of the 
Satpuras, lying at the northernmost edge of Maharashtra, revenue collectors 
and others were loath to make the arduous journeys to communities where 
they were unsure of receiving a welcome and unlikely to collect much in the 
way of revenue or taxes due. 

This discussion of tribals does not raise merely academic questions. In 
Chapter 3 we touched on some aspects of World Bank policy for projects that 
affect tribal populations. Given the distinctive cultural heritages of these 
people, the isolation within which they were preserved, and their long history 
of resistance to external administration, the condition of the tribals of the 
Narmada valley raises the kinds of concerns expressed in Bank policy state- 
ments.”° Indeed, the existence of special policies for tribal people and the doubt 
thrown on the status of those of the Narmada valley leads us to examine the 
Bank’s statements in greater detail. Its 1982 Operational Manual Statement 
observes that in the absence of special measures designed for their protection, 
“tribal people are more likely to be harmed than helped by development pro- 
jects.” It goes on to say: 


18 Amita Baviskar described this for Madhya Pradesh villages in a submission to the review, “Land 
Ownership,” pp 1-2. 

19 In a report on this Nandini Rao notes that several Bhil tribal kingdoms took advantage of isola- 
tion to maintain their own cultural and economic practices (“The Bhils,” Tata Institute of Social 
Sciences, 1992, pp 13-20.) 

20 The April 1987 mission pointed out that tribal villages have a critical dependence on forest re- 
sources, and recommended that land for grazing and “social forestry” be sizable components of 
land allotted at resettlement sites. This recommendation did not find its way into the mission’s 
Aide-Memoire or subsequent policy considerations. 
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As a general policy, the Bank will not assist development pro- 
jects that knowingly encroach on traditional territories being 
used or occupied by tribal people, unless adequate safeguards 
are provided. . . . The projects should be designed so = to pre- 
vent or mitigate such effects. The Bank will assist projects only 
when satisfied that the Borrower or relevant government agency 
supports and can implement measures that will effectively safe- 
guard the integrity and well-being of the tribal people.?! [empha- 


sis in original | 


The 1982 Operational Manual Statement seeks to define “tribal,” there- 
fore, as a basis for special policy measures by which they are to be protected. It 
is instructive to apply the Operational Manual’s clauses to the people of the 


Sardar Sarovar Projects area. 


WORLD BANK DEFINITION (1982): 


2. The term “tribal people” refers 
here to ethnic groups typically with 
stable, low-energy, sustained-yield 
economic systems, as exemplified by 
hunter-gatherers, shifting or semi- 
permanent farmers, herders, or 
fishermen. They exhibit in varying 
degrees many of the following char- 
acteristics: 


(a) geographicaily isolated or 
semi-isolated; 


APPLICATION TO SARDAR SAROVAR 
PROJECTS: 


Virtually all of the tribal peoples of | 
the submergence zone operate low- 
energy, sustainable yield economies. 
They told us in many places that 
they avoid purchase of fertilizers, 
and rely on cow dung to provide soil 
nutrients. Until relatively recently, 
the people of the Satpuras were 
hunter-gatherer / shifting agricultur- 
ists, which includes all Maharashtra, 
all but 5 Gujarat, and 45 Madhya 
Pradesh submergence villages. All 
these villages depend to some extent 
on forest produce for subsistence and 
supplementary income; many are 
heavily reliant on fishing. 


Approximately 95 villages are iso- 
lated or semi-isolated, to the extent 
that markets and other mainstream 
or urban facilities are at least 10 kilo- 


*! Operational Manua! Statement, No. 2.34, February 1982, p 1. 
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(b) unacculturated or only partially 
acculturated into the societal norms 
of the dominant society; 


(c) nonmonetized, or only partially 
monetized; production largely for 
subsistence, and independent of the 
national economic system; 


(d) ethnically distinct from the 
national society; 


(e) nonliterate and without a written 


language; 


meters away; approximately 40 vil- 
lages are about one day’s travel from 
such facilities. 


It is evident from the details given in 
this chapter, from anthropological 
findings given to this review in the 
form of submissions, and from de- 
tails available in monitoring and 
evaluation studies conducted in the 
submergence area after 1987 that a 
large proportion of those to be af- 
fected by Sardar Sarovar are only 
partially acculturated into Hindu so- 
cial, religious, and economic norms. 


Subsistence in the more isolated vil- 
lages (i.e., at least 95) constitutes a 
major part of economic life. Re- 
searchers in the villages of 
Maharashtra and Madhya Pradesh 
have given us estimates of 50-60% of 
nutrients coming from non- 
agricultural subsistence, and have 
pointed to the dominance of subsis- 
tence over market crops in agricul- 
tural production. 


The evidence of this chapter and 
other sources (see item (b) above) 
show that there is a clear ethnic dis- 
tinction between the tribals and oth- 
ers in the society, though this is sub- 
ject to various interpretations. Also, 
at the interface between tribal 
groups and non-tribals there is a 
considerable “porosity” between 
various groups. 


Illiteracy is between 75% and 95%; 
the cultures do not have a tradition 
of written language. 
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There are two tribal languages in the 
submergence zone, though some 
people understand (and some can 
speak) the official language of the 
state where they live or go to market. 


(f) linguistically distinct from the 


wider society; 


(g) identifying closely with one Virtually all identify very closely 
with their ancestral lands. Some of 


the Ratthwa of Gujarat are recent 
immigrants, but they constitute a 
very small proportion of total tribal 
population. We were told that 
Bhilala groups moved into the area 
many generations ago, and that the 


particular territory; 


region as a whole has witnessed a 
flow of tribal population from the 
plains into the fastnesses of the hills 
as a result of political shifts and up- 
heavals. The Nayaks and perhaps 
some other Bhil subgroups are said 
by some anthropologists to be the 
original adivasi of the Narmada val- 
ley as it flows through the Satpuras, 
but these are matters of conjecture. 
The people themselves (except for 
the Ratthwas) regard the lands they 
now use (including the adjacent for- 
est lands) as their territories. Their 
creation stories, in which their world 
is made by the Goddess Narmada, 
express this relationship to place. 


(h) having an economic lifestyle Use of the forest and river reveal an 
largely dependent on the specific economy that is linked very closely 
natural environment; with the environment. A forceful ex- 


pression of this is the house style, in 
which all major components—teak 
for pillars and beams, bamboo for 
walls, baked mud tiles for roofing, a 
variety of plants for ropes and stor- 
age baskets—are harvested in the im- 
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(i) possessing indigenous leadership, 
but little or no national representa- 
tion, and few, if any, political rights 
as individuals or collectively, partly 
because they do not participate in 
the political process; and 


(j) having loose tenure over their 


traditional lands, which for the most * 


part is not accepted by the dominant 
society nor accommodated by its 
courts; and having weak enforce- 
ment capabilities against en- 
croachers, even when tribal areas 
have been delineated. 


mediate neighborhood. Virtually all 
the houses in the remoter villages, 
and a majority of those in the 
Nimad, are built of these materials. 


Leadership in the villages is com- 
plex. There appear to be indigenous 
leaders whose authority is rooted in 
tribal tradition, and also police 
Patels whose authority comes from 
the British administrative arrange- 
ments. At the same time, there have 
in recent years been intense efforts to 
bring tribal groups into the electoral 
process, especially at the local gov- 
ernment level. Also, implementation 
of Sardar Sarovar Projects has inevi- 
tably resulted in significant shifts in 
leadership, in part proceeding from 
divisions of opinion about whether, 
when, or where to go in response to 
pressure from outside resettlement 
agencies and non-government orga- 
nizations. 


The transition from shifting to set- 
tled agriculture has been accompa- 


nied by administrative efforts to cre 
ate revenue landholders in most of 
the tribal villages. In virtually all, 
however, there is a mixture of regu- 
larized and non-regularized land 
use. The non-regularized, including 
encroached fields and extensive use 
of government forest lands, has cre- 
ated many conflicts between the 
people and authorities—notably For- 
est Department officials. The tradi- 
tional system of tenure, which ap- 
pears to have the informal and prag- 
matic characteristics typical of shift- 
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ing agriculturalists and hunter- 
gatherers, is not acknowledged by 
government officers or institutions. 
Outsiders’ encroachment on tribal 
lands and resources, therefore, have 
for the most part gone unchallenged. 
: For example, the removal of timber 
by contractors and the pressure on 
, . tribal “encroachers” to pay fines or 
abandon their plots are not matters 
that tribal people in the region (or 
elsewhere in India) can challenge in 
the courts. Their systems of use and 
ownership have no standing in the 
dominant society. 


The Bank’s 1982 Operational Manual Statement observes that as a conse- 
quence of these tribal characteristics the people tend to live outside “national 
or local services,” and refers, in particular, to health, education, and commu- 
nications. In the Sardar Sarovar submergence zone, this applies to all the re- 
moter tribal villages. Only in the Nimad in Madhya Pradesh are villages well 
serviced; only there are there schools and medical facilities that can be reached 
with the help of regular bus services on relatively good roads. Similarly devel- 
oped services are also available in most of the command area, and hence to the 
tribal villages along the first sections of the canal. In the Shoolpaneshwar 
Wildlife Sanctuary, however, the degree of isolation increases as one goes 
deeper into the forest. Even here, however, forest roads provide reasonable 
communications, though bus services are extremely limited. 

Lack of project appraisal means that we have limited. data on the economic 
and social systems of the tribal villages. However, on the basis of the monitor- 
ing and evaluation reports prepared since 1987 by the Centre for Social Stud- 
ies, Surat, Tata Institute of Social Sciences, Bombay, and Doctor Hari Singh 
Gour University, Sagar, it is possible to see the distinctive characteristics of at 
least some of the villages. They indicate (as has already been noted) that many 
people’s economic life depends heavily on forest and river resources. This find- 
ing is reinforced by a submission on tribal villages of Madhya Pradesh.2? This 
submission provides many details of tribal spiritual and economic life, and de- 


*? Chitraroopa Pallit and Perveez Mody, “On The Tribal Path, A study of the S.S.P. affected vil- 
lages of Kakrana, Jhandana and Anjanwada, Madhya Pradesh,” submission to the Independent 
Review, 1992, pp 32-6. 
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scribes an integration of culture and economy that is typical of tribal society. A 
government-commissioned study of fishing” is of limited use in its description 
of tribal villages. Access was severely restricted by opponents of the dam, and 
the study focused heavily on full-time fishing families rather than the subsis- 
tence fishing characteristic of tribal communities. Nonetheless, it found some 
6,000 “active fishing families” in the submergence area and downstream of the 
dam (p v). Most important of all, perhaps, evidence presented to our review 
and our own visits to tribal villages indicate that a large proportion of people 
there are holders of non-revenue land—that is, they are said to be landless ac- 
cording to the terms of the Tribunal award and state policies that adopt the 
award’s approach to compensation. Along with the large proportion of major 
sons, many of whom are in effect separate families with shared or encroached 
lands of their own, this may mean that between 60 and 80 per cent of tribal 
oustees are at risk from any policy that offers adequate land on resettlement 
only to revenue landowners. 

Our opinion is that the evidence demonstrates the tribal status of a large 
proportion of people to be affected by Sardar Sarovar Projects. There has, 
since before the beginning of these Projects, been an acute shortage of sociolog- 
ical and anthropological expertise. Consultant anthropologists have gone on 
missions, but their roles have been circumscribed and have lacked continuity. 
The amount of time available to a social scientist in the course of a mission is 
extremely limited. The information that is needed and lacking requires field- 
work, and appraisal requires continuity of field workers. Much of this is made 
clear in the Bank’s 1988 exhaustive treatment of forced resettlement.?* A con- 
tinuing result of lack of basic information about the peoples of the submer- 
gence area has contributed to uncertainty within the Bank about the tribal is- 
sue. And it has allowed those who have wished to minimize the issue to assert, 
on the narrow basis of the findings of the 1987 mission, that the tribal popula- 
tion of the submergence area is limited to a very small number of extremely 
isolated villages. 

From the point of view of the people themselves, the intent of the Indian 
Constitution, basic anthropological findings, and the criteria embedded in 
World Bank policy directives for tribals and indigenous peoples in Bank-aided 
projects, a substantial proportion of those likely to be affected by Sardar 


23 Central Inland Capture Fisheries Research Institute, Barackpore, Sociological Survey of the Fishing 
Families of the Narmada River, Indore, 1991. The report also gives the number of active fishermen 
and women as 33,000. 

24 See Michael Cernea, Involuntary Resettlement in Development Projects: Policy Guidelines in World Bank 
Financed Projects, World Bank Technical Paper No. 80, 1988. This document is an extremely useful 
summary of policies, and indicates the kind of social science field procedures that would be appro- 
priate to implementation of these policies. 
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Sarovar Projects are tribal people and entitled to the benefit of special mea- 
sures that will defend and secure their distinctive interests. The Bank’s failure 
to build this into the credit and loan agreements represents a failure to comply 
with the 1982 Operational Manual Statement. 

The number of tribal people living in the Sardar Sarovar submergence 
area, along the path of the canal, and on land to be used for basin development 
or catchment treatment is uncertain. Bank policy is clear that detailed re- 
search must be done to establish the scale of impacts and nature of societies to 
be affected before a loan is approved that will result in compulsory resettle- 
ment. This was not done as part of the 1969 to 1979 Tribunal proceedings, nor 
was it carried out as part of project appraisal between 1980 and 1985. Since 
then, monitoring and evaluation agencies have devoted some attention to the 
particular circumstances of the tribal people of villages in the submergence 
area. But no policies have been devised by the Governments of Gujarat, 
Maharashtra, or Madhya Pradesh that pay attention to the particular needs 
and concerns of Sardar Sarovar tribals. The whole problem raised by locating 
highly integrated, isolated groups—be they tribals or semi-tribals—has never 
been given the attention it requires. i 

Disregard for the people who come within the Bank’s definition of tribals is 
inconsistent with Bank policies. These policies, formulated in 1982 and re- 
stated in 1991, are emphatic in their concerns, and seek to avoid definitions of 
what it means to be tribal that are stereotyped or narrowly applicable to the 
aboriginal populations of the Americas. Thus there is use of “semi-tribal” and - 
emphasis on isolation, subsistence, and low-energy economic systems. Con- 
cern for such groups is an aspect of the world’s increased awareness of how iso- 
lated cultures have all too often paid an appalling price for development. The 
mechanisms by which they become separated from their lands and stripped of 
their own cultural integrity are all too well known. 

The Bank’s principles with respect to tribal peoples arose from a concern 
for human rights. Failure to design or implement policies that put these princi- 
ples into effect places these rights at risk. It is disturbing to find, therefore, that 
in March 1992 the Bank’s India Country Department wrote to the Ministry of 
Water Resources, Government of India, asking for: “... clarification on how 
tribals, who constitute about half of the Maharashtra oustees and about 24 vil- 
lages of Madhya Pradesh, will be treated under these R&R policies.” The letter 
goes on to ask: “Would tribal people be fairly judged as landed by the policies, 
processes and appeal mechanisms... .”?° 

Although Bank attention to tribals’ interests is to be welcomed, the March 


*° Letter of March 11, 1992, from Heinz Vergin, Director, Indian Country Department, to Mr. M. 
A. Chitale, Secretary of Irrigation, Ministry of Water Resources. 
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1992 letter reveals persisting confusion. The issue of tribals cannot thus be 
narrowed to “half” of the Maharashtra oustees and 24 of the villages in. Mad- 
hya Pradesh. To do so is to continue to misrepresent reality in the villages, and 
thereby to confound the Bank’s own policies and principles. Yet none of the 
state policies we discuss in the following chapters were designed with tribal vil- 
lages in mind. In the course of the discussion of Maharashtra and Madhya 
Pradesh we raise aspects of tribal culture that create especially acute problems 
for implementation. But it must be made clear at this point, in a general way, 
that what has been termed the “original sin” of the implementation of Sardar 
Sarovar—namely, the failure to appraise and provide basic data—is revealed 
with a special poignancy when it comes to the region’s tribal people. Continu- 
ing confusion about who they are, and persistent denials that they represent a 
distinctive part of the cultures of the submergence area, raises a large question 
mark over the very possibility of their being successfully resettled and rehabili- 
tated. 


Looking towards houses of Gadher, which has a total population of over 600 


families and is the largest submergence village in Gujarat. 
a ee en 


Chapter 6 


——— 


INTRODUCTION 


GujaraT is at the center of the Sardar Sarovar Projects. The dam site is within 
Gujarat; the drinking water and irrigation benefits are directed towards Guja- 
rat’s drought-prone areas. The Tribunal’s 1979 award directed that Gujarat 
should provide resettlement and rehabilitation for those in Maharashtra and 
Madhya Pradesh who were to be displaced by the reservoir and who chose to 
leave their home states. Thus itis in Gujarat that we find the impacts of con- 
struction, at both the dam site and along the irrigation canals, and where we 
find most of the resettlement sites. It is to Gujarat that we must look in order 
to judge whether rehabilitation could become a reality for something like 
20,000 displaced families. 

The total number of families who might eventually relocate in Gujarat de- 
pends on implementation of policies in the other states. As we shall see (in 
Chapters 7 and 8), considerable pressure has been brought to bear on many 
villagers in both Maharashtra and Madhya Pradesh to move to relocation 
sites in Gujarat. Also, a very large proportion of those who are being relocated 
in Gujarat come from tribal villages. The population of the Gujarat submer- 
gence area is approximately 95 to 98 per cent tribal, composed of Tadvi, Bhil, 
and Ratthwa. The distribution of these tribal groups largely follows the course 
of the river: the Tadvi villages are those closest to the dam site; the Bhil vil- 
lages lie farther upstream in the remotest part of the Gujarat submergence 
area; while the Ratthwa are concentrated in villages nearest the Madhya 
Pradesh border. ' 


' For some details of the population distribution and some interesting observations on Bhil culture 
and economy, see Vidyut Joshi, Submerging Villages: Problems and Prospects, Ajanta Publications, 


1987. 
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Although construction on the dam did not begin in earnest until 1987, it 
was in the 1960s that work in Gujarat on project infrastructure began to affect 
a significant number of families (most of whom were Tadvis). Others were dis- 
placed by the first stages of construction of the headworks of the canal system 
in the early 1980s. This was at a time when Gujarat’s policy for resettlement 
and rehabilitation was limited, and was based on cash compensation to landed 
oustees who were left to buy replacement land. Considerable hardship ensued, 
and intense protests were registered by both Gujarat non-government organi- 
zations and Bank missions. 

In 1987-88 Gujarat developed a policy for its Sardar Sarovar oustees that 
has since been welcomed as among the most progressive packages of measures 
ever devised for securing the long-term rehabilitation of people displaced by 
large-scale development projects. Many told us in the course of our review that 
the Gujarat policies should become Indian, if not worldwide, norms by which 
resettlement policies should be guided. 

The post-1988 Gujarat policy refuses to make distinctions between landed 
and landless and offers the benefits to major sons that we judge to have been 
the intent of the Tribunal’s award. By comparison with what has been done in 
all too many other development projects, in India and elsewhere, Gujarat may 
be providing a basis for rehabilitation that represents a real advance.” More- 
over, the implementation of the policy has been assisted by the energetic and 
committed work of non-government organizations, notably Arch Vahini and 
Anand Niketan Ashram, based in the Narmada valley with long-term involve- 
ment with Gujarat submergence villages. 

In this chapter we look at the evolution of Gujarat policy, at the circum- 
stances of the communities affected by construction and displacement prior to 
formulation of the policy, at resettlement sites for Gujarati oustees, and at the 
nature of implementation, especially since 1989. Implementation of the pro- 
jects in Gujarat takes place in particular contexts, some of which complicate or 
restrict our assessment. 

First, the policy adopted by Gujarat follows closely the central measures 
laid down by the Tribunal award of 1979. These were designed to protect 
Maharashtra and Madhya Pradesh oustees, and to guarantee for them a reset- 
tlement package in Gujarat. But as we saw in our discussion of project ap- 
praisal (Chapter 4), the measures prescribed by the Tribunal were not based 


2 . . . 

In fact, it should not be forgotten that other projects in Gujarat—notably the Medium Irrigation 
Projects—have given rise to serious misgivings, and even alarm, in Bank officials who have 
observed them. The terms of the policy for Sardar Sarovar are deemed not to apply to these other 


projects, and resettlement in their cases has caused, and continues to cause considerable 
: > 
hardship. 


GUJARAT 83 


on a Careful scrutiny of oustees’ existing conditions or their resettlement needs. 
Also, the award defined “oustee” in such a way as to restrict application of its 
measures to families threatened by “submergence.” This allowed Gujarat to 
avoid analogous responsibility for those affected, even displaced, but not “sub- 
merged.” 

Second, Gujarat policy was changed by successive government resolutions. 
Implementation therefore had to keep adjusting to meet differing circum- 
stances. Families who had not been eligible at first were subsequently in- 
cluded. Members of families who relocated under the earlier compensation ar- 
rangements suddenly were entitled to land in their own right. Retrospective 
application of the policy was often required. Where this was done for families 
or communities that had already begun the relocation process, a multitude of 
difficulties inevitably ensued. 

Third, resettlement and rehabilitation is a protracted process. It begins 
with displacement, and is followed by relocation and resettlement. Gujarat has 
demonstrated considerable success at implementing these first steps for a large 
proportion of its oustees. Rehabilitation is another matter. Social scientists 
who have specialized in resettlement and rehabilitation take the view that its 
success cannot be judged for many years, possibly not until the next genera- 
tion. The Bank’s overarching policy requirement, that those relocated are enti- 
tled to achieve a standard of living at least as good as the one they left behind, 
means that before rehabilitation can be assessed, sufficient time must elapse to 
allow oustees to readjust and for long-term social and economic forces to act. 
In the case of families resettling on land in new environments these long-term 
factors may be decisive. The most serious threat to achievement of resettle- 
ment and rehabilitation policies may well lie in entanglement in debi cycles, 
and the resultant loss of land to money-lenders or local landowners. In the 
case of tribal groups, long-term wellbeing may depend on people’s ability to 
retain, or adjust to loss of, social and economic customs on which their per- 
sonal and material strength have always depended. 

In the case of the relocation sites in Gujarat, relocation is recent, resettle- 
ment is beginning, but rehabilitation is for the most part a set of promises 
about the future. 

Fourth, the impacts of a development project start on the day that the 
people to be affected hear about it. Their anxieties then begin. From that mo- 
ment investment in local resources is likely to decrease. In the case of subsis- 
tence or isolated communities this may not be an important factor. But an 
equivalent reluctance to invest in project-aflected communities and their infra- 
structure typically afflicts government, and starts at an even earlier date. Once 
a region is said to be targeted for submergence, road building, development of 


schools, and even provision of community pumps all become lethargic. 
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If a project is on the drawing board for a long period, this can produce a 
pervasive slowing down. In the case of Gujarat, where the Sardar Sarovar Pro- 
jects have had an important place in regional planning for some thirty years, 
officials claim that normal investment continued until 1988. Since then, they 
agree, investment in amenities and services has been minina, However, many 
of the Gujarat submergence villages, including the Bhil villages of the interior, 
lack roads, medical facilities, and functioning schools. This may be the result 
of a generation of administrative neglect, or it may be a regional norm. In ei- 
ther case, the standard of services is depressed. Achievement of their equal in a 
resettlement site may come as a welcome surprise to oustees, but this cannot 
be said to represent fulfilment of the spirit of either the Bank’s or the state’s re- 
settlement and rehabilitation policies. To provide only the limited amenities 
that were available in submergence villages because of government neglect is 
not rehabilitation. 

These four considerations arise in the following discussion of Gujarat. We 
emphasize them at the outset in order to make clear that our assessment, in the 
case of Gujarat, takes us into a particularly complex set of circumstances. 


4 


POLICY 


Work on Sardar Sarovar began in 1961. Construction of infrastructure at 
Kevadia and near the dam site displaced people living in Gujarat, at the six 
villages adjacent to Kevadia Colony. This was 18 years before the first major 
policy statement on resettlement, that of the Tribunal’s 1979 award. Between 
the award and the 1985 credit and loan agreements with the Bank, intensive 
work was carried out on the dykes for the head of the irrigation system. This 
produced major impacts on five Gujarat villages.” Between 1985 and 1987, dis- 
placement at the dyke villages increased. After 1987, construction on the Sar- 
dar Sarovar Projects intensified, with environmental clearance being granted 
for the dam and work beginning on the main canal. By 1992, 4,300 families 
from the submergence area were in varying stages of relocation and resettle- 
ment, while a considerable number of families had been affected by work on 
the irrigation system. 

Gujarat has never enacted legislation that lays out policy for treatment of 
people affected by its development projects. Nor did the Tribunal’s 1979 
award stipulate measures applicable to Gujarati oustees; it set out measures 
for people in Maharashtra and Madhya Pradesh, particularly those who were 
likely to be affected by a Gujarat project. 


* Two villages, Limdi and Navagam, were affected both by construction at Kevadia and by the 
rock-filled dykes. : 
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Gujarat’s own policy for its oustees has been created by a series of govern- 
ment resolutions. There is no one document that sets out a comprehensive pol- 
icy position. In 1979, a Gujarat Government Resolution defined “oustee” and 
facilities to which oustees would be entitled if displaced by “major and me- 
dium irrigation projects.”* This resolution defined oustees as people “residing 
in submergence area” and earning a living there one year prior to notification 
under Section 4 of the Land Acquisition Act. 

This resolution echoes the Tribunal’s award. Its definition of a family in- 
cludes the words: “Every major married son shall be considered as a separate 
family.” It offers a minimum of two hectares to any affected family losing 25 
per cent or more of their land. Fifty per cent of the compensation for land ac- 
quired is to be retained as a downpayment for replacement land, the balance 
repayable as a 20-year interest-free note. Similarly, following the Tribunal’s 
formula, civic amenities are allotted in relation to the number of families at a 
resettlement site.” 

On August 25, 1981, the Chief Ministers of Gujarat and Madhya Pradesh 
co-signed a Memorandum of Understanding which stated: 


In view of large number of persons who will be displaced by the 
reservoir that will be gathered behind Sardar Sarovar dam and 
hardship that will be caused to the displaced persons in spite of 
the arrangements that may be made for their rehabilitation in 
the command area of Sardar Sarovar in terms of the decision of 
the Tribunal, both the states... agree to explore the possibility 
of reducing the distress of the displaced people as much as pos- 
sible. 


This accord indicates that neither Gujarat nor Madhya Pradesh took the view 
that the Tribunal’s award had established measures adequate to deal with an- 
ticipated hardship. They recognized that there was a burden on them to find 
policies that really meet the needs of oustees. In the coming years Gujarat’s 
policy was enlarged. 

In 1984, a Government Resolution established a land purchase committee 
“to arrange for private land at reasonable prices for the oustees of ssp who are 


* GR No. MISC/RES/1078/Amenities/PART-III/K-5, June 11, 1979. 

° The policy thresholds for numbers of families required for the provision of civic amenities are: 
_primary school—100, community hall—500, dispensary—500, seed store—500, children’s park— 
500, well with trough—50, pond—5oo, tree platform—50, religious place of worship— 100, 
approach roads and link roads—3 km per abadi (dwelling) site, electrical distribution lines and 
street lights—2 km per 100, water supply and sanitary arrangements and site levelling—no 


thresholds. 
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not interested [in] the allotted land” (Government Resolution No. REHAB- 
Narmada-7082-48-K-5). The 1984 Narmada Control Authority report, which 
outlines plans for resettlement and rehabilitation, contained 15 pages on Guja- 
rat, but was no advance on existing Gujarat policy. On November 1, 1985, the 
Government of Gujarat (GR No. RHB-1085-D) endorsed the main objectives for 
resettlement and rehabilitation embedded in the 1985 credit and loan agree- 
ments with the World Bank. It adopted, for example, the overarching policy 
formula: oustees are to be enabled to “improve or at least regain the standard 
of living they were enjoying prior to their displacement”; they have a right te 
be relocated as village units or families according to their preferences; “the 
plan for Resettlement and Rehabilitation of the Oustees shall ensure adequate 
participation by the oustees”; and it was established that landed oustees shal! 
be allotted no less than two hectares of “irrigable” land, whereas the landless 
shall be “entitled to stable means of livelihood.” 

Meanwhile, criticism of Gujarat’s policy and the way government resolu- 
tions were being implemented on the ground began to build. Arch Vahini, the 
newly formed Gujarat non-government organization led by Dr. Anil Patel, 
wrote to the Bank in 1983 protesting vehemently on behalf of families being 
displaced by the early stages of project construction. Arch Vahini referred to 
the “ad hoc and non-imaginative policies of rehabilitation adopted by the Gov- 
ernment of Gujarat.” It complained that the “poor and illiterate tribals” were 
“expected to buy their own land,” and had to wait for all basic amenities. 
They characterized the 1979 Government Resolution as “empty ritual.” Arch 
Vahini also lobbied Professor Thayer Scudder, who carried out the first Bank 
appraisal of resettlement and rehabilitation for Sardar Sarovar oustees.® Be- 
tween 1983 and 1985, Professor Scudder expressed ‘many reservations about 
Gujarat’s intentions. He told our review that he doubted, at that time, that 
Gujarat would implement a policy in a way that would secure the Bank’s over- 
arching objective. 

With each passing year during which no remedial action was taken, alarm 
at the effects of displacement within Gujarat continued to grow. The Bank’s 
1986 supervision mission identified “serious inadequacies” in the Narmada 
Control Authority’s 1984 plan for Gujarat, referring to the treatment of the 
landless and noting that existing provisions for dealing with this problem were 
unworkable. It also noted the poor conditions at resettlement sites and warned 
that the cumulative effect of these difficulties for oustees was likely to be “great 
hardship.” The 1987 missions (April and November/December) continued to 
uncover fundamental problems, and doubts began to arise in the Bank about 
the “consistency with legal agreements” of Gujarat’s policy. It noted as “seri- 


ê See Chapter 4 above for details of Professor Scudder’s role at this time. 
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ous and flagrant” Gujarat’s refusal to accept and honor the “covenanted 
agreement” that oustee families should receive not less than two hectares of 
land.’ Attention was also being directed to the suitability of the policy for the 
region’s tribal peoples (see Chapter 5). 

Pressure on the Government of Gujarat to improve its policy benefits con- 
tinued to mount and culminated in the November/December 1987 World 
Bank mission, which seems to have helped bring about a spate of new govern- 
ment resolutions. By the end of December 1987, Gujarat government resolu- 
tions had accorded full benefits, i.e. two hectares of land, to all the landless, 
giving as its rationale the fact that “ninety per cent of them are tribals; whose 
main occupation has been agriculture and collection of forest products” (GR 
No. REH-7087-(76)/b). Then on May 30, 1988, a further government resolu- 
tion (GR No. REH-7088-57-pD) extended the whole benefit package, including 
the minimum of two hectares of irrigable land, to “major sons of the landed, 
landless and encroacher oustee family.” This was followed with a guarantee of 
irrigation by well or tube well if no other irrigation system is possible, and in 
the event that this cannot be provided “the displaced family would be allotted 
a minimum of 4 hectares of land instead of 2 hectares... .” 

Many people spoke to us about the effect of these government resolutions. 
They appeared to meet all the main criticisms of implementation in Gujarat, 
and they have been held up as a model of correct resettlement and rehabilita- 
tion for the rest of the world to follow.’ Some of the Projects’ critics were 
astounded, and changed their position on the dam. This created the opportu- 
nity for Arch Vahini and Anand Niketan Ashram to become part of the imple- 
mentation process. 

Others remained skeptical about the eventual outcome. An investigation 
into tribal people during the Bank’s April 1987 review mission had concluded 
that “there should be ample provision for: (i) Adequate grazing land near the 
resettlement site. (11) Adequate area for social forestry....” The new resolu- 
tions did not guarantee grazing lands, and they assumed that people could 
move from forest to plains without risk of cultural and economic losses. The 
Bank, as we shall see, continued to seek assurances from Gujarat that the over- 
arching principle of maintaining standards of living really could be achieved. 

Since 1988 Gujarat policy has not changed in any major respect. Its imple- 
mentation, however, has evolved considerably. In 1989, given the paucity of 


7 The mission report stated, in fact, that Gujarat government data showed that “while 
arrangements have been concluded with more than goo families, less than 35 ha have been found 
acceptable by oustees.” The role of Bank missions is discussed below. 

8 The 1988 expanded policy does not apply to other Gujarat projects. This means that the 1987-88 
improvements to policy do not address Gujarat’s overall record of treatment of oustees. 
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suitable government-owned land, the purchase of private lands for resettle- 
ment sites became the norm. This was followed, in 1990-92, by refinement of 
the overall site selection and resettlement processes. We consider these in the 
final section of this chapter. In the other sections we look at how displacement 
and resettlement have occurred in both submergence villages and relocation 
sites. 

The division between displacement and relocation, on the one hand, and 
resettlement and rehabilitation, on the other, is to some extent artificial. As re- 
location gets under way, oustees who agree to move begin by dividing their 
time between old and new villages, seeking to harvest crops in both. This is 
their right: land acquisition is not legally complete until their houses have 
been moved, which is required only a minimum of six months prior to sched- 
uled submergence. Some families have maintained a double existence for up to 
five years.? Impact occurs first in the existing villages, after which come the 
consequences of resettlement and the process of rehabilitation at relocation 
sites. The recognition that displacement precedes relocation directs attention 
to the loss and hardship by which relocation tends to be accompanied. This is 
the traumatic dimension to the process that Bank policy aims to minimize. 

Our consideration of Gujarat’s implementation of resettlement and rehabil- 
itation policy took us to many villages and sites, and we spoke with people 
from many places we were not able to visit. We do not have space to describe 
all these places nor all the submissions that were made. We give details here in 
order to illustrate the main facets of displacement and resettlement, and to 
consider places that were said to be representative of both the most and least 
successful features of the process. Prior to 1988 virtually all resettlement took 
place under circurnstances that were likely to militate against success: the poli- 
cies simply did not provide an essential benefit—land—to a large proportion of 
oustees. Both policy and its implementation now having changed their charac- 
ters, the prospects for success have improved. But there have been many 
delays.'° This means that we were able to look only at displacement and reset- 
tlement; but not at rehabilitation. The implementation of appropriate mea- 
sures under suitable conditions is too recent for rehabilitation to have had a 
chance to occur. The real test is yet to come. 

Gujarat policy, based as it ison the Tribunal’s award, provides measures 
only for oustees from “submergence” villages. The impacts of the canal, the 


? The Centre for Social Studies, Surat, Report No. 13 states that 18 per cent of five villages 
surveyed took three to five years to resettle permanently (1991, p 31). This had not, however, been 
an option for people of the six villages at Kevadia or, in many cases, those from the rock-filled 
dyke yillages. 

1° According to the Tribunal’ 


s 1979 award, most of the resettlement process was to have been in 
place by 1983. 
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expansion of the Shoolpaneshwar Sanctuary, and secondary effects of reloca- 
tion are all part of the Sardar Sarovar Projects’ consequences for Gujaratis. 
Gujarat’s policies, however, have not thus far been extended to potential 
oustees who are not resident in submergence villages. The lands of others, 
mainly those in the path of the canal, have either been acquired under the Land 
Acquisition Act, 1894, or, in the case of those downstream, their circumstances 
have not yet become part of any socioeconomic assessments. These are issues 
to which we return in Chapters 8 and 12. Here we look at the villages and relo- 
cation sites only of the Sardar Sarovar infrastructure and submergence areas. 


THE SIX VILLAGES AT KEVADIA 


In 1961 work on Sardar Sarovar dam began with the preparation of extensive 
infrastructure at and around Kevadia. Work on roads, guest houses, office 
blocks, and accommodation for engineers and their staff, as well as develop- 
ment of the dam site itself, entailed the acquisition of land in and around six 
villages. As well as the village of Kevadia itself, these were Kothie, Gora, 
Vaghadiya, Limdi (which included also Barphalia), and Navagam (which in- 
cluded Malva). 

We were told that the villages lost about 70 per cent of their revenue land. 
Overall, more than half the total holdings of the villages was acquired. These 
were all agricultural villages, with predominantly tribal populations, for the 
most part Tadvi. They were market-oriented economies, with a number of 
landless laborers as well as landholders.'! We were told that 165 revenue land- 
owners and 120 landless families were displaced. 

According to data gathered by Arch Vahini in nearby Gujarat villages in 
the 1980s, and on the basis of detailed breakdowns we have for communities 
affected by the first 60 kilometers of the canal, we estimate that for each reve- 
nue landholder there would be between two and five families dependent on 
that land. The average for the canal is approximately three at the present time. 
According to Arch Vahini’s 1982-83 data, the average for 16 of the submer- 
gence tribal villages is 3.4. If we assume that numbers of revenue landholders 
and landless correspond to numbers of heads of households, we estimate the 
total number of families affected at about 950. This compares to the figure 
reached by Father Joseph, of the Rajpipla Social Services Society, who told us 
that application of the policy criteria of the Gujarat relocation and rehabilita- 


1! According to Vidyut Joshi (1987), up to 17 per cent were landless, though his data have been 
criticized by Arch Vahini for overstating landlessness. Professor Joshi is here taking the landless 
only to include those who do not have agricultural plots. Encroachers are therefore not included. 
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tion program would yield a total of approximately 800 “project-affected per- 
sons” !? from the six villages. 

We have not received data that indicate the number of houses that were lost 
to construction in these six villages. Villagers told us that houses that have not 
been physically taken up were nonetheless legally acquired. 

It has been almost impossible to establish how much compensation the vil- 
lagers have received for their losses. At the time that the Government of Guja- 
rat acquired the land and houses of the six villages, some compensation was 
paid. Many villagers told us that they had been given between Rs. go and Rs. 
250 per acre. Some said that this represented an assessment of the value of the 
crops that were destroyed during construction; some believed it had been the 
value attached to the land according to the Land Acquisition Act, 1894. 

Still others told us that they had, at the time and subsequently, been prom- 
ised various compensation packages, including secure employment at the Sar- 
dar Sarovar site, patches of alternative land, and social benefits at their vil- 
lages. At several different meetings with villagers, we were told that a senior 
official of the Nigam, the Government of Gujarat’s agency responsible for the 
Projects, personally guaranteed a full compensation package. Some said that 
two or three years ago they were promised compensation that included two 
acres for every householder who had lost agricultural land. 

Resentment has built up among many of the people of these villages about 
the low level of compensation. Some spoke of insecurity they felt living in 
houses that had been acquired but not yet taken from them. Several said to us 
that they were ready to make sacrifices in the interests of the people of Gujarat 
as a whole, but resented the fact that promises that had been made to them 
had not been kept. They felt cheated. 

_ They also told us that employment opportunities that were supposed to be 
available for them as a result of the Sardar Sarovar construction being within 
easy reach of their villages had not really materialized. Government officials 
insist that this is not so, and both they and Arch Vahini told us that many of 
the villagers had been employed since the time of their displacement. Bank of- 
ficials were unable to give us any firm figures for the number or duration of 
such jobs, nor were any provided by Gujarat government sources. F igures sub- 
mitted to us by critics of the Projects, however, suggest that employment op- 
portunities for the villagers have been limited. 

Moreover, there are radically different accounts of what people are in fact 
paid. Gujarat officials insist that all laborers receive at least the minimum 


12 ‘ . 9° . 
‘Project-affected person” is a term widely used to mean an oustee family. 
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daily wage.'* Of the villagers who had secured Jobs, many told us that they 
were paid by contractors, on a casual daily rate, at far less than the minimum 
daily rate—according to some accounts, as little as Rs. 10 per day. 

When the Arch Vahini organization began to work at Kevadia, they came 
to the conclusion that all the villagers impacted by Sardar Sarovar infrastruc- 
ture should be regarded as oustees under the Gujarat policy, and should there- 
fore be eligible for a minimum of two hectares of irrigable land for each family, 
landed or landless, and including major sons. However, by 1988 Father Joseph 
of the Rajpipla Social Services Society had placed a worker in the villages, and 
Arch Vahini decided at this point to subordinate its work to theirs. Since then, 
tensions between non-government organizations that have taken opposing po- 
sitions on the Sardar Sarovar issue have somewhat confused the picture. 

In 1989, the Sardar Sarovar dam site and its adjacent area were placed un- 
der Section 144 of the Indian Official Secrets Act. This meant that no more than 
five people could gather together for political meetings. Villagers nevertheless 
took part in demonstrations as part of the campaign that began in 1988 to se- 
cure Oustee status. According to Mr. Girish Patel, a lawyer who has repre- 
sented villagers in court, approximately 200 people have been charged under 
the Act. 

The villagers have continued to press for oustee status. However, senior of- 
ficials in Gujarat told us that retrospective application of their 1988 policy 
would create a potentially unmanageable precedent: people affected by other 
projects all over the state might thus be able to seek similar benefits. More- 
over, a precedent of this kind would open up 90 years of history, and create the 
opportunity for thousands of families affected by projects too long ago for a 
reconsideration of their circumstances to be practicable.'* The Kevadia villag- 
ers’ demand for oustee or project-affected person status has been persistently 
rejected. 

In 1990-91 the Government of Gujarat and the Nigam made a new offer to 
people in the six villages who had lost revenue land to the development of Sar- 
dar Sarovar infrastructure. This offer was Rs. 7,000 per acre up to a maximum 
of five acres. The offer also provided land for a house site. Landless and major 


'3 We were told by Nigam engineers that 8,500 people work on the dam, 2,i00 as laborers at 
minimum wages of Rs. 36 and Rs. 25 per day for skilled and unskilled respectively. A further 
10,000 work on the canal. All labor is organized by contractors. 

14 Since the benefits offered by the 1987-88 policy are not available to oustees of other projects in 
Gujarat, the problems of precedence seem to be overstated. 

15 Land in the area of the six villages costs between Rs. 15,000 and Rs. 25,000 per acre. This raises 
a question about the appropriateness of a compensation offer pitched at Rs. 7,000 per acre. Is this 
based on retrospective valuation? Or is it, perhaps, adjusted to take account of other benefits that 
may have been, or are planned to be, available to the villagers? 
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sons were not included in the offer. Accounts differ as to how villagers have re- 
acted to this new proposal. According to John Clark, recently of param, some 
5o per cent of former revenue landholders in the six villages have indicated 
their willingness to accept. According to representatives of four of the villages, 
a much smaller proportion has accepted. This difference of opinion may be a 
consequence of rival iñterpretations of the total number of persons who are en- 
titled to the compensation package. OxFAM’s informants may be measuring ac- 
ceptance against the total of 165 revenue landholders; it seems that the villag- 
ers are basing their estimate on the 800 families their representatives have 
identified as qualifying for oustee status under the terms of the Gujarat policy. 

A compensation proposal that excludes the landless and major sons is inad- 
equate: it means that many people lose a stake in the land—the resource that is 
most important to them. They are therefore unlikely to maintain or regain the 
standard of living enjoyed before construction began. Government of Gujarat 
officials, on the other hand, told us that application of the Gujarat policy to the 
Kevadia oustees would not be appropriate. They pointed out that it is over 30 
years since these lands were taken, and said that the present generation has 
therefore not grown up practicing agriculture. Rather, they say, a compensa- 
tion package that is a mixture of money and employment opportunities, along 
with a suitable contribution towards loss of or replacement of housing would 
meet their needs. !® 

When we put this to villagers, however, they insisted that they would prefer 
the package carried in the Gujarat policy. They told us that agricultural land 
could offer them long-term security as nothing else could. They also told us 
that many families have continued in some measure to depend on the land. 
Not every family lost all of its land; every household that possibly can has con- 
tinued to maintain animals, grazing them along the river bank and on avail- 
able government common land. They added that in any case they should be 
treated in the same way as other oustees. As one villager put it: “The others 
will be submerged by the waters of Sardar Sarovar; we have been submerged 
by bricks and concrete.” 

The degree of frustration felt by the villagers is cogently expressed in this 
statement made to us by a woman of Kothie: 


They set up a camp in 1962 and said Nehru is coming, we need 


'° This kind of compensation package may not be consistent with the provision of the 1985 
Development Credit Agreement (CN 1 552 IN) that “In no case shall cash payments be made in 
substitution for actual rehabilitation” (Schedule 3, §7). Although the Agreed Minutes of 
negotiation allow cash payments for oustees who explicitly wish it (§14), in this case it is the 
government, rather than the oustees, who are pressing for monetary compensation. 
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your land for a helicopter pad. They said they would return the 
land when Nehru went. There was a crop in the fields, it was 
during winter when they started to send up notices. But we re- 
fused the notices. Then they said the police would come. So then 
we still stayed and they took bulldozers and drove over our crop. 
They gave us Rs. 70 or Rs. 80 for the crop. 


We'll give you land, they said, and a house plot and jobs, but 
they never did. So far, after 30 years, none of these promises 
have been fulfilled. So we had to organize ourselves. . . . 


The plot that our two houses are on belongs to us, just that, and 
a kitchen garden. Many of the other displaced people squat on 
government land. Have some tea; my story will last my whole 
life time: . ... 


We tried to talk to the chief minister, but we did not get to see 
him. The police would not let us. So we told the police that they 
were squatting on our land and so was the chief minister. We 
tried to force our way in and we were beaten. It was for taking 
on the police. When we get a chance to fight back we are happy. 


The issue of the six villages of Kevadia has been caught up in the polariza- 
tion of arguments about Sardar Sarovar. The fact is, however, villagers lost 
lands and other resources because of construction of the dam infrastructure. 
They fall within the unambiguous language of the 1985 credit and loan agree- 
ments’ definition of oustees displaced from their “usual habitat due to the car- 
rying out of the Project.” The first principle of that agreement, which guides 
all policy vis-a-vis Sardar Sarovar, states that oustees should be enabled to im- 
prove or regain their former standard of living. 

Since 1988, local organizations have spoken for the Kevadia oustees, they 
themselves have protested, and World Bank missions have reported that there 
is a continuing problem.'’ Both non-government organizations and World 
Bank representatives have strongly criticized Gujarat’s failure to deal fairly 
with the six villages. ‘To refer to problems of precedent (which can be solved by 
government action), or to employment opportunities (which we believe can- 
not, under the circumstances, be a replacement for land), or the fact that 


17 See mission reports of 1988 and December 1989. Also note that in the 1990 mission report the 
compensation package for “the Kevadia oustees” is mentioned as evidence of progress on 


relocation and rehabilitation in Gujarat. 
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people have now changed and no longer know how to farm (which is to disre- 
gard what they themselves say) looks like evasion of the issue. 

In 1985 the Bank’s Staff Appraisal Report said “some households were re- 
located in the mid 1960s under policies less satisfactory than present ones, and 
their position would be reassessed and appropriate rehabilitation conditions 
applied so that all oustees are’subject to a uniform policy” (Annex 1, p 45). At 
that time Gujarat had ignored the plight of the six villages for over 20 years. 
Seven more years have now elapsed. 

Retroactive application of the Gujarat policy—granting of oustee status, ef- 
fecting of a “uniform policy”—appears to be an obvious solution. '8 The proce- 
dure may be complicated by virtue of some of those affected having received 
monetary compensation, either under the Land Acquisition Act or as ex gratia 
payments at the time or subsequently. But under the terms of the policy, all 
oustees from whom land is acquired receive 50 per cent of their compensation 
as cash. It should not be too difficult to modify the formula to take account of 
earlier compensation. Affected families should be allowed to choose between 
whatever compensation they have already received and the new offer of land 
and an interest-free loan. In this way, a longstanding injustice could in some 
measure be resolved. For those whose families have now scattered, and for the 
years of distress that have already passed, there is no adequate compensation. 
But this adds to the argument for a quick and generous solution to the prob- 
lem. 


THE ROCK-FILLED DYKE VILLAGES 


Between 1962, the date by which land and houses at the six villages at 
Kevadia had been acquired for Sardar Sarovar infrastructure, and 1979, when 
the Tribunal’s award was handed down, development of Sardar Sarovar did 
not entail further acquisition of land. By 1981, however, when construction of 
both the dam and the head of the irrigation system got under way, more land 
was needed from surrounding villages. They were: Panchmuli, Khalvani, 
Navagam, Limdi, and Zer. For the most part, lands of these five communities 
were to be submerged by the holding tanks for the main canal. These tanks 
were to be bounded by immense rock dykes, and the impacted communities 
have since been known as the “rock-filled dyke villages.” 

The scale of the displacement for the dyke villages can be gauged by look- 


'8 Tt has recently transpired (1991 92) that some of the families of the six Kevadia villages qualify 
for oustee status by virtue of having land that was taken for the rock-filled dykes. Their number is 
not known, but is said to be small. This is another example of the confusion that stems from 
inadequate data. 
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ing at the number of families who were relocated from those communities be- 


tween 1983 and 1991. Numbers have been provided for us by Arch Vahini and 
Nigam officials. '? These are given in Table 6.1. 


Table 6.1 Total number of relocated families 


VILLAGE ARCH VAHINI NIGAM 
Panchmuli 361 366 
Khalvani 79 IIO 
Navagam 145 145 
Limdi 212 272 
Zer 36 36 
TOTAL 833 929 


Since the land of these villagers was first acquired in 1981, they were com- 
pensated only according to the 1979 Gujarat policy, with a heavy reliance on 
the Land Acquisition Act.?° Oustees from the rock-filled dyke villages told us that 
their lands were valued at between Rs. 2,500 and Rs. 3,000 per acre, whereas 
the price of equivalent land in the same districts was more than Rs. 4,000 per 
acre. We have found that the Land Acquisition Act process invariably underval- 
ues land. Its assessments are based on records of land sales, in which prices are 
typically understated in order to avoid taxes. 

For the rock-filled dyke villagers, undervaluation of their land resulted in 
two sorts of hardship. First, the amount of replacement land people were able 
to purchase was virtually never as great as the amount lost. Second, in order to 
secure an economically viable plot of land, people used the compensation paid 
for house removal to purchase land. Many families were left without the 
means of re-establishing adequate housing for themselves. Moreover, major 
sons and “landless” families received no compensation—there was no policy 
that granted them any such entitlement. In general, the displacement of these 
villagers was a rough and ready process, and those who recall it do so with bit- 
terness. Many say that they continue to endure resultant hardship. 

In August 1983, Dr. Anil Patel and Ambrish Mehta of Arch Vahini wrote a 
letter to William G. Rodger, Divisional Chief in the Irrigation Division of the 
Asia Projects Department of theWorld Bank. They drew attention to the poor 
treatment of the rock-filled dyke villagers by the Government of Gujarat. ‘They 
said: 


19 In 1984 the Narmada Control Authority reported that 601 ha of private land and 266 houses 
were to be submerged. An additional 491 ha of government and forest land were transferred to the 
Irrigation Department for the Projects. See Sardar Sarovar Project: Land Acquisition and Rehabilitation 
of Oustees, April 1984, p 43- 

20 We discuss the Land Acquisition Act, 1894 in the context of the canal. See Chapter g below. 
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The oustees have been shown the lands which are so poor in 
quality and so far away from their traditional place. . . that their 
economic-wellbeing—bad as it is—would even worsen further 
and that their whole social and cultural life would get totally 
disrupted. . . . The experience of five villages which are affected 
by Rock Filled Dykes illustrates this point very clearly. 


Relocation took place on a family by family basis. Ties between villages 
were disrupted, and the network of relationships within villages was broken 
up. In Panchmuli and Khalvani, these problems became severe. Moreover, 
since only “landed oustees” qualified for two hectares of agricultural land, ma- 
jor sons, families without land, and encroachers were threatened with dis- 
possession.”' Figures provided by Patel and Mehta at the time indicate that for 
every landed oustee, approximately three families who were dependent on the 
same lands were excluded from benefits. 

The first Bank resettlement and rehabilitation review mission, in Septem- 
ber 1985, was very critical of Gujarat’s policies and their implementation. 
These judgments were directly informed by what was happening to the five 
rock-filled dyke villages. Oustees from the dyke villages could be seen camping 
in extreme poverty at the edge of what remained of their lands. In general, 
much of the Bank’s dismay about the displacement caused by implementation 
of the Projects, despite the requirements laid down by the Tribunal and the 
Bank, was caused by consideration of the fate of the rock-filled dyke villages. 

In a September 1987 memo, an official of the Bank’s India Country Depart- 
ment reported on the need for a meeting to discuss “protracted non- 
effectiveness” or “apparent noncompliance with legal covenants” which 
stemmed “in part or largely, from resettlement problems.” He went on to de- 
scribe aspects of the “current situation,” and spoke of “inadequate policies” 
and failure on the part of Gujarat to provide “the necessary minimum of 5 
acres [2 hectares].” The problems described here are in large part those of the 
rock-filled dyke villages. This memo also referred to the difficulties villagers 
faced in acquiring enough land to secure a reasonable standard of living. The 
official noted: “Apparently the average amount purchased thus far is 0.8 ha. 
The concern here is that 0.8 ha [2 acres] cannot provide a family with a mod- 
est livelihood.” 

Some benefits accrued to the rock-filled dyke villagers as a result of the 
Government of Gujarat resolutions of 1985 to 1988. For example, the 1987-88 
resolutions that granted two hectares to major sons, encroachers, and the 
landless meant that far more families from the dyke villages qualified for the 


2r ; 7 ; 
The Gujarat 1979 Government Resolution also excludes co-sharers from “landed” status 
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resettlement package. However, more difficulties have arisen in the course of 
applying retroactively the newer policies to families who had already relocated 
in places where it was not easy to find additional agricultural land nearby. 

Paradoxically, the effects of dispersal of families and villages, which had oc- 
curred as a result of the original family by family relocation process,?? were 
magnified as a result of trying to implement what would appear to be benefi- 
cial compensation. The allocation of two hectares to major sons could not al- 
ways be accommodated in the site to which they had moved with their ex- 
tended families. Consequently, some families were split. People from Pan- 
chmuli told us of a case where a family came to be divided between six differ- 
ent relocation sites. Under the circumstances, oustees were reluctant to take 
advantage of their benefits. Although exercise of free choice came to play a 
much stronger part in the relocation process after 1989, by this time the new 
circumstances of the oustees of the dyke villages had, in some fundamental re- 
spects, been irreversibly cast. 

This degree of dispersal, or scatter, of the families of the dyke villages is re- 
vealed by data provided to us by the Nigam and Arch Vahini (Table 6.2). Al- 
though their figures differ by as much as 100 per cent,”? even the lower numbers 
quoted by Arch Vahini demonstrate that in the new sites social, cultural, and 
economic ties of the kind that shaped life in the original villages cannot be 
maintained. 


Table 6.2 Number of relocation sites 


VILLAGES ARCH VAHINI NIGAM 
SITES SITES TALUKAS* 

Panchmuli 15 23 3 
Khalvani 6 12 5 
Navagam 12 19 6 
Limdi 18 21 9 
Zer 7 8 4 
TOTAL 58 83 27 


(*administrative districts) 


Arch Vahini say that they have identified clusters of communities, thanks 
to which the potentially deleterious effects of scatter are ameliorated: by exer- 
cising their own choices, oustees have effectively established groups of commu- 


22 In their 1983 letter, Patel and Mehta say that the rock-filled dyke villagers had already been 
relocated in 15 different sites. a 

23 This may be‘the result of Nigam’s data counting as separate sites each small additional 
agricultural site, even if it is immediately adjacent to a larger site. 


98 SARDAR SAROVAR 


acd Ee BARS ST n 
enefits of the kind that they may otherwise 


nities that can provide some of the b i 
hows that Panchmuli reloca- 


have lost. Arch Vahini’s tabulation of clusters s 
e divided among seven different clusters, Khalvani among four, 


tion sites ar 
e figures sug- 


Limdi among six, Navagam among six, and Zer among five. Thes 
gest that even if clusters do provide the integrative functions that help ensure 
that people are as well off, socially and economically, as they were ui their 
original villages, the scatter of families among clusters is also considerable. 

The people of these five villages themselves told us about the difficulties 
that relocation had caused them. At Gadkoi, for example, a resettlement site 
near Kevadia Colony and close to the first stretch of the main canal, we spoke 
to people who had relocated from Panchmuli 12 years ago.”* They told us that 
they had received a total of 25 acres of land. They had bought this out of their 
compensation money at Rs. 5,200 per acre—though, they said, their compen- 
sation was between Rs. 2,500 and Rs. 4,200 per acre. Of the 14 families who 
first came here, nine have still not been given land. When we asked about what 
had happened to those who had not received land, they told us that they had 
collectively used house compensation money to buy an additional 10 acres, in- 
creasing the total land to 35 acres. They claimed that there were 20 families in 
the community who ought to be recognized as oustees, but that all of them 
were depending on the 35 acres they had put together from their compensation 
money.”° 

When they first came to Gadkoi, the villagers were told that a small hill 
would be levelled for house sites “as soon as you come.” They therefore 
brought their housing materials to the hill. They told us, however, that the 
bulldozers never arrived, so they moved the housing materials to their agricul- 
tural land and built houses there. Subsequently they were told that bulldozing 
the hill was too expensive, and that a level patch of land behind the hill would 
be for their houses. Plots were demarcated, but before construction of houses 
could begin, a plantation was put there as part of the Sardar Sarovar afforesta- 
tion program. 

They also told us that out of their 35 acres between 5 and 10 are irrigated. 
In Panchmuli, they said, a larger proportion of their original land had been ir- 
rigated, with the help of a pump and the use of a rivulet. A well had been dug 


at the new site, but their old pump is not powerful enough for its depth. This 
has limited irrigation at Gadkoi. 


** This meeting at Gadkoi occurred by chance we were visiting the canal, and happened to walk 
along a path that took us by the Gadkoi resettlement site. A number of people were sitting outside 
so we suggested that we hold an impromptu meeting. 
T Nigam 1991 data give 10 as the total number of oustee families at Gadkoi. One of these families 
is recorded as coming from Limdi; the people we spoke to who came from Panchmuli probably did 
not include the Limdi family in their description of what had happened. 
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We asked the people we met at Gadkoi how they had come to choose this 
particular site. They said that when they had been told they must leave Pan- 
chmuli, they had looked far and wide for an alternative place. But they wanted 
to stay close to other families of their marriage circles, and when this land at 
Gadkoi was offered to them, they had decided to buy it. Then, when the Guja- 
rat policy was expanded, and more of them qualified for land, families broke 
up. There is still a need, they said, for getting together—for work, marriage, 
and death ceremonies—but often distances and cost of transport make this im- 
possible. The fact that their site is small, therefore, makes realization of the 
policy very difficult.*° 

We asked them what features of life at Gadkoi were better than those of 
Panchmuli. The people we spoke with insisted that there were few if any ad- 
vantages to be found in Gadkoi. The water here had presented them with no 
problems, as far as drinking was concerned. But in Panchmuli, they said, the 
river was Close to their village site. Also, they told us that they had a school to 
the fourth standard in Panchmuli, but no doctor. Here there is a school, and 
also no doctor. Since Panchmuli was not an isolated community, the benefits 
of being close to Kevadia did not seem to the people with whom we met to rep- 
resent an important asset. 

On the other hand, when we asked about economic change, they pointed to 
the problems they experience with fodder and water for animals. ‘The family 
with whom we discussed this in some detail told us that they had had approxi- 
mately 200 buffalo, 200 goats, 10 pairs of bullocks, and go cows and calves be- 
tween the five brothers who lived and worked in adjacent plots. Here, they 
have 8 pairs of bullocks, but only 7 or 8 buffaloes, approximately 25 goats, and 
22 cows and calves. They say this is a result of lack of grazing, but it is aggra- 
vated by their needing to cross a pond in order reach the grazing they do have, 
which tires the animals. The economic consequences of this change in num- 
bers of animals, they said, lie mostly in the loss of earnings from ghee. In Pan- 
chmuli this extended family remembered selling some 15 kilograms of ghee per 
week. They said that prices had risen, over the last 30 years, from Rs. 12 to Rs. 
6o per kilogram. The reduction of their herds has meant that they no longer 
produce ghee at all, and, because of the grazing problem, often do not manage 
to get enough milk for their own consumption. 

So, we asked them, how do you assess the success of the policy? Are you as 
well off as you were before? Do you believe that, with a bit more time, you 
could be as well off? One elderly man said that he believed that they were 
about the same as they had been in the old, place. There were no real difficul- 
ties with cash, and if there was any urgent problem, they could go to Kevadia 


26 We subsequently learned that some people had finally selected land at a site 15 km away. 
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Colony and a rehabilitation officer would come to Gadkoi to help them deal 


4 


with whatever had arisen. 
The other people at the meeting, however, insisted that their life could not 


improve, if only because they did not have the agricultural plots that they 
needed, that their grazing land was too restricted, and that the forest was too 
far away to allow them to harvest its produce and get adequate supplies of fire- 
wood. Several people insisted that the rehabilitation process seemed to apply 
to the small matters that arose. These were solved promptly, they said. But the 
real difficulties—housing, and most of all, land for those who still had not re- 
ceived their two hectares—never seemed to get dealt with. They said: “Lots of 
people come and write things down, but nothing important ever happens.” 

Many of the problems that people at Gadkoi spoke to us about appear to re- 
occur in other relocation sites to which rock-filled dyke oustees have resettled. 
The monitoring and evaluation reports prepared by the Centre for Social 
Studies, Surat, make reference to difficulties that have sprung from the appli- 
cation of the Land Acquisition Act to the rock-filled dyke villages (see, for ex- 
ample, Reports 8, 11, and 12). Submissions from rock-filled dyke villagers in 
15 different relocation sites also refer to the failure of the resettlement process 
to secure two hectares of land for all oustees, and the widespread tendency for 
those with insufficient land to spend compensation money given to them for 
housing on the purchase of land. Also, in many places the disparity between 
the amounts paid in compensation and actual costs of alternative land at the 
time seems to be considerable. _ 

We were also told that at the rock-filled dyke villages, houses were not ac- 
quired, but people nonetheless had to relocate. In Zer and Navagam, in par- 
ticular, this has apparently presented considerable difficulties to oustees. And 
in all the sites about which we heard oustees emphasized the problems that 
had come from the separation of households and families. 

The allotment of land to rock-filled dyke oustees increased substantially af- 
ter 1989. The figures in Table 6.3 show the scale of increase, but also reveal 
how protracted and incomplete resettlement and rehabilitation have been for 
the dyke villages, at least until 1991. Ten years after the villages were im- 
pacted by Sardar Sarovar construction, and six years after the loan agreement, 
nearly 50 per cent of those recognized as oustees had still not been allotted ag- 
ricultural land. It is not surprising that implementation has been fraught with 
difficulty. 

Yet these are the first five villages to have benefitted from the resettlement 
and rehabilitation policies set out by the 1985 credit and loan agreement and, 
subsequently, the Gujarat government resolutions expanding provisions to 
Sardar Sarovar oustees. There can be no doubt but that retrospective applica- 
tion of the expanded Gujarat policy compounded difficulties. 
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Table 6.3 Number of agricultural plots allotted at different 


dates 
VILLAGE AGRICULTURAL PLOTS ALLOTTED UP TO RECOGNIZED 
OUSTEES 

Mar 1989 Feb 1990 Feb 1991 Mar 1991 

Panchmuli 68 183 219 366 

Khalvani 24 37 42 110 

Navagam 20 24 37 145 

Limdi 55 89 144 272 

Zer 10 26 24 36 

TOTAL 177 359 466 929 


(Sources: Centre for Social Studies, Surat; Monitoring and Evaluation Report Nos 10 
& 12; Nigam monthly resettlement reports.) 


Some of these difficulties are the result of there never having been a com- 
prehensive socioeconomic impact assessment. This illustrates the crucial im- 
portance of making adequate studies, plans, and policies for resettlement prior _ 
to the onset of construction. In this case, the real social and economic needs of 
the rock-filled dyke villages only began to emerge as a result of displacement. 
Policies that evolve in response to emergencies, rather than from an under- 
standing of conditions prior to any actual impacts, are bound to be beset by 
problems. 


THE FOURTEEN SUBMERGENCE VILLAGES 


The Sardar Sarovar reservoir will submerge all or part of 14 Gujarat villages. 
Five of these—Mokhadi, Surpan, Vadgam, Katkhadi, and Gadher—are 
within 20 kilometers of the dam site. Two of them, Vadgam and Gadher, are 
very large, recorded in 19857’ as having 251 and 376 houses respectively. Both 
these extensive communities are scheduled for total submergence. The other 
nine submergence villages of Gujarat are remote, and are often referred to as 
‘interior’ —that is, situated in the hilly regions farthest upstream of the dam 
site. These are Makadkhada, Dhumna, Chharbara, Antras, Ferkada, Kadada, 
Turkheda, Hanfeshwar, and Pandheria. All except Pandheria are on the north 
bank of the Narmada. | 

The differing cultural, social, and economic characteristics of these villages 
are very marked. The breakdown of tribal groupings is shown in Table 6.4. 


27 Professor Vidyut Joshi, Submerging Villages: Problems and Prospects, 1987. ALE ALT $ 
K | Om AS em, 
y D ra 
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Table 6.4 Tribal Composition of Gujarat submergence villages 


VILLAGE TADVI BHIL RATTHWA OTHER 
% % % % 
Vadgam 95-0 0.5 o 4-5 
Surpan 65.0 32.0 o 3.0 
Mokhadi 82.0 18.0 o o 
Katkhadi 93.0 6.0 o 1.0 
Gadher 70.0 27.0 o 3.0 
Makadkhada 2.5 95-0 o 2.5 
Dhumna o 100.0 opi o 
Chharbara o 100.0 o o 
Antras o 97.0 o 3.0 
Kadada o 55-0 41.0 4.0 
Ferkada o 37.0 32.5 30.5* 
Turkheda o 23.5 55.0 215° 
Hanfeshwar o 67.0 29.0 4.0- 
Pandheria o 97-0 o 3.0 


*These are virtually all Nayak, a small Bhil group that may well be part of the region’s original 
adivasi population. 
(Source: Joshi, 1987, pp 44-5-) 


The villages are arranged according to their distance from the dam site, with 
Vadgam nearest to it. The figures show the dramatic difference in tribal com- 
position between the villages near the dam site and, starting with Makad- 
khada, those stretching away to the Madhya Pradesh border. The Tadvi have, 
in general, developed far more extensive market and social relations with adja- 
cent Gujarat towns than have the Bhil and Ratthwa of the remoter villages. 
The Bhil populations of the villages beyond Gadher have been far more iso- 
lated than their Tadvi counterparts. This is reflected in every aspect of their 
social, cultural, and economic lives. On the other hand, the Ratthwa divide 
into two groups, those who have been in the area for several generations, and 
those who are relative newcomers from the Gujarat plain—some came as re- 
cently as the 1960s—and who maintain contacts outside the region. 

Since submergence has not yet begun in these 14 villages, people have, 
strictly speaking, not been displaced. But many have been wholly or partially 
relocated. The Nigam report that by February 1992 approximately 75 per cent 
of families identified as project affected and entitled to resettlement and reha- 
bilitation had been allotted land and house plots at resettlement sites.? This 


8 Arch Vahini data are similar, showing that 3,152 families in Gujarat have been allotted hand, out 
of a total of 4,222 who are eligible. In fact, Nigam tables show the total number of “accepted 
families” as 4,500. Discrepancies of this kind probably result from the constant reconsideration of 


> 
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process does not, from a legal point of view, prevent villagers from maintaining 
homes and farms at both the relocation site and their submergence village, al- 
though this is difficult if the new site is a long way from the village. However, 
even people for whom the journey is a full day or more told us that they were 
succeeding in growing crops in both places, and had divided their time or their 
families accordingly. To this extent the resettlement process is incomplete. Ad- 
ministrative displacement may be said to have begun, and in some cases to 
have been achieved (represented by the moving of the family house from the 
original village to the new site), but relocation forced by submergence is yet to 
come for all but the rock-filled dyke villages. 

After the 1987 and 1988 amendments to Gujarat’s policy for Sardar Saro- 
var oustees, the resettlement process changed noticeably. As we shall see, from 
1989 the sheer rate of relocation accelerated; there was considerable adminis- 
trative success. Once the decision was made to buy the sites for relocation set- 
tlements from private landowners, and a land purchase committee had been 
set up to acquire the lands and make arrangements for the villagers to move, 
the process has gone ahead rapidly. But what might be termed the era of suc- 
cessful administration is recent, and, according to at least one Nigam official, 
began in 1990-91. i 

One consequence of Gujarat’s administrative effectiveness in the resettle- 
ment process among the oustees of the 14 villages is new influx of data. Nigam 
officials gave us, for example, a December 1991 tabulation of the process so 
far. The table allows us to see at a glance what proportion of people in each vil- 
lage have identified land where they want to settle, where it has been mea- 
sured, where documentation has been completed, where plots have been allot- 
ted for housing or agricultural land, and where ex gratia payments have been 
made. For the 75 per cent of families who have completed settlement formali- 
ties, they are classified according to their status as landowner, co-sharer, ma- 
jor son, landless, or encroacher. 

This tabulation provides a measure of the work that is being done in these 
villages by all levels of the resettlement and rehabilitation administration, sup- 
ported by Arch Vahini and Anand Niketan Ashram. In addition, the data 
make it possible to assess the significance of the current Gujarat policy to these 
villagers. We can calculate what percentage of the total resettled population is 
made up of landless, encroachers, and major sons to discover what proportion 
stand to benefit now that land is being allotted to these groups (see Table 6.5). 


families seeking to be recognized as projected affected in the legal sense, and thus qualifying for 
‘the compensation package. Families eligible under the Tapu Land Policy Amendment, for 
example, as well as major sons who have had difficulty convincing officials as to their age, are 
always matters for officials to reconsider. 
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Table 6.5, Landowning and non-landowning families as per 


cent of total resettled 


VILLAGE LANDOWNERS, LANDLESS, MAJOR 
-CO-SHARERS ENCROACHERS SONS 
% % %o 
ROCK-FILLED DYKE VILLAGES 
Panchmuli 55 3 42 
Khalvani 71 2 27 
Navagam 62 I 37 
Limdi 47 I 52 
Zer 67 o 33 
DAM SITE VILLAGES 
Mokhadi 54 6 40 
Surpan 34 6 60 
Vadgam 53 7 40 
Katkhadi 27 12 61 
Gadher 34 13 53 
INTERIOR VILLAGES 
Makadkhada 26 40 34 
Dhumna 39 47 14 
Chharbara 10 53 37 
Antras 16 46 38 
Ferkada 16 52 32 
Kadada 1g 48 33 
Turkheda 12 57 3I 
Hanfeshwar ; 18 42 40 
Pandheria 33 25 42 


The advantage of these numbers lies in the fact that they depend on data accu- 
mulated by the administration in the course of the land selection and allot- 
ment process. This means they are not subject to the vagaries of land records 
or informant hesitancy. 

The pattern is striking. An average of 64 per cent of families being relocated 
would not qualify under a policy that allots land only to landowners and co- 
sharers. In assessing the results shown in Table 6.5, we should bear in mind 
that of the large proportion designated as non-landowning, almost all would 
have been using land in their original villages that they considered to be their 
own. The increase in landless and encroachers as we move into the interior— 
that is, down the table—shows the extent to which all remote tribal villages 
have land use and ownership arrangements that are simply not revealed by 
land office records, and demonstrates the problems inherent in relying on offi- 
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cial records rather than detailed on-the-ground surveys of socioeconomic pat- 
terns. There is a great irony here: the isolated villages, where virtually all fami- 
lies use similar amounts of land and share resources, are made to appear to be 
socially and economically divided between landed and landless. Communities 
where resources—in the form of agricultural plots, forest lands, and river—are 
relied on in a way that has led to relative economic equality are treated as if 
there were profound inequalities. Policy implementation that followed this po- 
sition could well be responsible for grave injustices. 

Data derived from the resettlement process also came from Arch Vahini. 


By combining this with Nigam data we reveal the pattern of resettlement 
shown in Table 6.6. 


Table 6.6 Distribution of relocated families from Gujarat 
submergence villages 


VILLAGE OUSTEES TOTAL SITES OF NO. OF NO. OF 
“SETTLED”! R&R  MORETHAN4 TALUKAS' CLUSTERS: 
SITES' FAMILIES! 
Mokhadi 233 9 6 3 5 
Surpan 65 5 3 3 3 
Vadgam 453 34 17 7 7 
Katkhadi 71 8 3 4 5 
Gadher 609 3I 18 5 5 
Makadkhada 160 7 5 4 3 
Dhumna 28 5 2 I I 
Chharbara 19 3 2 2 2 
Antras 112 6 3 I I 
Ferkada 173 10 7 4 3 
Kadada 248 6 4 2 2 
Turkheda 162 I3 II 3 3 
Hanfeshwar 344 23 17 4 5 
Pandheria 48 2 2 I I 


'Based on Nigam data. 

Based on Arch Vahini data. 

(NB: Nigam data list all sites, even if they constitute agricultural add-ons to existing plots. The number 
of sites with more than four families may give the best impression of actual dispersal of families.) 


This table shows the degree to which the oustees of the 14 Gujarat submer- 
gence villages have been dispersed among numerous resettlement sites. In our 
discussion of the rock-filled dyke villages we referred to Arch Vahini’s concept 
of clustering. They point out that the resettlement sites form distinct geo- 
graphical groups. This is the cumulative effect, they say, of many individual 
choices. Their argument depends on the freedom of these choices, but Arch 
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Vahini workers, with great experience of the process, have told us that since 
1990 families really do select the land that they wish to move to. In fact, we 
traveled with the land selection committee when villagers were trying to find 
land, and in the cases we observed the men (and there were only men) clearly 
felt free to choose or reject the alternatives offered to them. 

What is worrying is that the choice they are free to make is between one 
parcel of land and another. This focuses their attention on agricultural poten- 
tial. We may ask whether, under these conditions, oustees are able to take ac- 
count of their social and cultural preferences in forming an opinion of where to 
move. In their March 1991 annual progress report, the monitoring and evalu- 
ation team of the Centre for Social Studies, Surat, discussed the reasons oustee 
households from four villages gave for selecting land at a particular place.?? 
Two-thirds responded that economic factors were the sole criterion for their 
choice of land. Just under one-quarter said that both economic and social fac- 
‘tors had affected their choice. 

What are the implications of the dominance that economic considerations 
have in these responses? First and foremost, displaced families are anxious to 
have land that will secure a livelihood for them. This gives rise to a set of re- 
lated questions: are they being forced, in effect, to sacrifice social and cultural - 
needs as a result of an overriding economic apprehension, or, indeed, through 
a wish to maximize an economic opportunity? The trauma of relocation cen- 
ters on non-economic factors. Oustees told us many times and in many differ- 
ent ways that loss of both social and natural environment was very frightening 
and hard for them. For these losses there may be no commensurate recom- 
pense, but this does not diminish their significance to the oustees. For the most 
part these factors appear to be left out of all relocation and rehabilitation cal- 
culations. Given that compensation is centered on plots of land, landlessness is 
oustees’ dominant fear, and their choices take place in an extremely narrow 
range. The monitoring and evaluation work done in Gujarat tends not to seek 
to penetrate the cultural dimensions of relocation. 

A principal issue here is that of dispersal or, as it is termed, the “scatter ef- 
fect.” Each community is being relocated to a number of different sites. Only 
two have all their relocation sites within one of the clusters Arch Vahini have 
identified. Among the villages of the interior Bhil region—where, arguably, in- 
tegration is more of a critical socioeconomic factor than elsewhere—this scatter 
is less extreme. Arch Vahini cluster theory is reassuring, but the number of 
sites in relation to the total number of population being resettled is nonetheless 
alarming. On the basis of data available for the dam site villages, scatter ap- 
pears to be very broad. Crude as they may be, these numbers represent the 
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framework within which measures to realize the policies of Gujarat settlement 
and rehabilitation have to be assessed. 

Many officials and non-government organization workers told us that reset- 
tlement and rehabilitation constitutes an opportunity for the people of the 
Gujarat submergence villages to escape from poverty and isolation. They 
showed us places where forests had been felled to make fields on steep slopes, 
and where rain had subsequently eroded the topsoil. They spoke of population 
pressure in this environment that causes what they see as severe poverty. They 
described the lack of medical services, noting that to reach a doctor or hospital 
villagers often must walk for many hours carrying their sick on stretchers 
across rough, exhausting terrain. They explained that the monsoon makes iso- 
lation extreme, and yet this is the time when sickness is most common. They 
told us about the inadequacy of schools in all but a few submergence villages. 
They said that even where there are school buildings, teachers usually fail to 
turn up. They contrasted this with the irrigation, electricity, schools, hospitals, 
roads, bus services, and all the other amenities that they say will be found at 
relocation sites of the command area. 

Gujarat is a state with a strong entrepreneurial tradition and a high stan- 
dard of literacy. Not surprisingly, therefore, Gujarati officials and non-govern- 
ment organizations are particularly forceful in characterizing tribal villages as 
suffering from deprivation. The Tadvi communities near to the dam site, with 
their comparatively developed market-oriented agriculture, are said to share 
this view of the socioeconomic opportunities available in the resettlement and 
rehabilitation compensation package. According to this argument, for them, to 
stay in isolated and poorly served villages amounts to a comparative disadvan- 
tage they themselves experience and seek to escape. On the other hand, for the 
Bhil and Nayak communities in the hinterland, this same argument asserts 
that once such people recognize the economic and social possibilities now be- 
ing offered to them they can only benefit thereby. This line of reasoning 
amounts to. saying that the Tadvi believe that resettlement and rehabilitation 
is in their interest; and the Bhil may not see it, but it is nonetheless objectively 
true. 

Arch Vahini argue this position with considerable energy. ‘They are per- 
suaded that resettlement and rehabilitation is a development opportunity and, 
if implemented with commitment and sensitivity, will achieve real economic 
and social gain for virtually all Gujarat oustees. 

We spoke with oustees, in their submergence villages, at relocation sites 
and at meetings in Kevadia and Baroda where they sought to explain to us 
their points of view. A number of Tadvi leaders, who are in the early stages of 
relocation, and who either have got or anticipate getting irrigated land, told us 
about the economic progress they expect to make as a result of resettling. They 
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talked about increased agricultural production and access to markets. Some of 


them talked about the benefits of better schooling and medical facilities. Tadvi 
women mentioned that they would not have to carry water long distances from 
the river to their houses. And some of the Ratthwa were equally optimistic. 

On the other hand, many we spoke to—both Tadvi and Bhil—did not find 
it easy to believe in the rehabilitation process. They are not convinced that 
they are going to be better off. They told us about their herds of goats that 
graze in the forest. Even in years of severe drought their goats survive. They 
showed us their houses—big enough for large families and many animals— 
built of teak and bamboo from the forest and roofed with homemade tiles. 
They told us that they never have to worry about firewood. They showed us 
their fishing nets and basket traps, and told us about the fish they catch in the 
Narmada. They said that their land is poor, but with all the resources from the 
forest and river they knew they would be all right. They said they would like 
more schools and doctors, but they talked about their ancestors who had lived 
in these villages and their gods who created and named the river and forests 
around them. They explained their marriage customs and how important it is 
that there are relatives nearby to turn to for help. 

They contrasted all this with the lack of essentials at relocation sites: little 
grazing or firewood, tin sheds that are hot in summer and cold in winter, mem- 
bers of families far away in strange places, dependence on officials whom they 
say they can never fully trust, dependence on neighboring villagers whom they 
do not know, dependence on landowners and money lenders whom they fear 
will somehow take their land away from them. Even people who say they are 
prepared to move, and can see that there could be advantages, told us that if 
they had a choice, they would stay in their isolated villages. As people said at 
meetings at Makadkhada, they do not want to leave their gods behind. 

The things people spoke of touched on every aspect of their lives. Some- 
times they were puzzling, and often they were given to us by people who 
clearly were struggling to find a way of expressing that which all human beings 
find most difficult to express, namely their sense of place and society. Social 
scientists have often pointed out that the distinction between culture and econ- 
omy is often overstated. Sense of community is an aspect of a society’s cultural 
heritage; it can also be a major factor in economic wellbeing. 

in isolated, subsistence-oriented communities that prevail in the Gujarat 
submergence area, links between culture and economy are particularly strong. 
This is one reason why World Bank guidelines pay such careful attention to 
enforced relocation in the case of indigenous peoples. The importance of com- 
munity is acknowledged in the high priority that is given by the 1985 credit 
and loan agreements to oustees’ right to be relocated as village units if they so 
choose. The economic-cum-cultural losses that can result from the decision, be 
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it by the authorities or the oustees themselves, to move in small units are not 
easy to forecast. Nor are they the kinds of loss it is easy to see or to measure. 
The policy itself, with a central emphasis on two hectares of land, the concep- 
tion of development that prevails in the institutions that design and implement 
policies, and the social scientific difficulties that arise when it comes to mea- 
suring non-economic variables*all these factors converge to limit the entire is- 
sue to narrow economic concerns. 

In Gujarat, where the resettlement process is far more advanced than in the 
other states, and. where one can visit oustees in many different situations, it is 
possible to look at some of the risks inherent in this narrowing of the issue. 
Oustees spoke to us often about promises that had been made, and, in their 
opinion, often not fully kept. This concern with government promises ex- 
presses their newly increased vulnerability to a whole range of outside agen- 
cies. Many of these families are moving from isolation and self-reliance to 
some degree of integration into a wider society and immense dependence on 
public institutions and services to protect them against possible disastrous 
consequences of this move. The long-term outcome will indeed depend on 
both the keeping of promises and the relevance of the provisions in the resettle- 
ment and rehabilitation package. 


PACHISGAON, MALU, KRISHNAPURA, AND AMROLI 


Critics of the resettlement and rehabilitation process in Gujarat selected these 
four villages for us to visit as representative of some of the more serious prob- 
lems to which resettlement and rehabilitation has given rise. As predicted, in 
each of these places we saw real difficulties. 

In Pachisgaon, when we first arrived (without any formalities, and having 
given no warning that we were coming), the family we met on entering the vil- 
lage told us they had been there for one year, and explained they were “paying 
a price” for something that was “good for other people.” This, they said, was 
something “we must accept.” This family and all others we spoke to in the 
community said many times that from most points of view their circumstances 
in Pachisgaon were far worse than they had been in Kadada, the Gujarat sub- 
mergence village from which they had come. 

The people of Pachisgaon mentioned specific problems: fuel, water, and 
fodder appeared to present difficulties for everyone there. Several men also 
spoke about anomalies in the allotment of land. Three brothers told us that 
they had received land, but that their father had not been included on the list 
of oustees. They also said they had written many letters of complaint. We were 
taken to see the land that families had been given, some of which, they said, 
turned out not to be the plot they had originally selected. They had the im- 
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pression that a switch had been made between their finding the site and the 
time the land was given to them. They suspected that landlords had managed 
to trick the Land Purchase Committee into paying high prices for bad land. 

Several people told us that they could not put up their houses because of in- 
festations of white ants, which would eat into the timbers—they were afraid of 
losing their teak and bamboo house-building materials. They also told us they 
had suffered greatly from waterlogged ground, and that, in general, living at 
the new site did not provide them with the economic and nutritional resources 
that they had had before. 

They spoke at some length about the promises that had been made to them 
to encourage them to move: pukka houses,” one job per family, free electric 
light, and irrigation. They said they had received none of these. There was no 
point during the visit, which lasted several hours, at which anyone who spoke 
to us expressed the belief that, in the long term, relocation would secure for 
them a standard of living commensurate with that they had enjoyed in 
Kadada. For them, relocation entailed sacrifice. 3 

We heard similar stories from people at Malu. A number of families had re- 
ceived land that was not cultivable. Some of the landowners from whom plots 
had been purchased had not yet been paid by the Land Purchase Committee. 
As a result, the original landowners succeeded in taking a proportion of the 
crop in lieu of the purchase price. People also complained about swarms of rats 
in their fields and around their houses, and spoke at length about the waterlog- 
ging of the land in the previous monsoon. 

Most disturbing to the Malu families were the burglaries in theirs and a 
neighboring relocation site that apparently had been carried out by gangs 
from the distant hills. In one case, tin sheds had been systematically rifled. 
May oustees had returned to their home village of Makadkhada. When we 
asked whether or not people had complained, they said they felt apprehensive 
about complaining—they feared they would lose the little they had if they 
made any difficulties. Nonetheless, we were shown copies of letters of com- 
plaint dispatched to the authorities, and were told about a long history of at- 
tempts to get things that had gone wrong put to rights. 

It is possible that those with whom we spoke at Malu, and those who 
showed us their fields, were not truly representative. Arch Vahini workers told 
us that things had gone badly wrong for a number of families, though others 
seemed to be relatively satisfied, and once or twice Malu was even mentioned 
as a site where relocation and resettlement has had some success. On the basis 


30 «c » ` A 
Pukka” is used to refer to structures built with concrete, stone, or bricks. Thus both houses and 
roads are said to be pukka, as opposed to katcha, made of earth, mud, or wood, etc 
, etc. 
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of what we saw and heard at Malu, there seemed to be no evidence to suggest 
that life in the relocation site was providing, or promised to provide, a level of 
wellbeing equal to that of the submergence villages from which the oustees had 
come. 

But the two relocation sites we visited where problems seemed most severe 
were Krishnapura and Amroli. At Krishnapura, people were living in five 
lines of tin sheds, and had been there for three years. We heard a litany of diffi- 
culties. In the monsoon, waterlogging was extreme; they told us that the inte- 
rior of their houses became so damp that firewood would not burn, and inside 
cattle sheds the animals sank into the mud and their fodder rotted. They told 
us that they had had a school in their old village, but there was no school here. 
They said they had many problems with their land, both in its allotment and 
quality. Some family heads, they said, had still not been given plots, while 
many major sons were still not recognized. They insisted that their landhold- 
ings in the original village were larger, if only because there they could en- 
croach on government land as and when they needed. 

Having heard this array of complaints and disappointments, we asked 
them why they had agreed to come here. An elderly man told us: “This dam is 
going to be built. We’ll be submerged. So we had to go.” Others interrupted 
him and added to his answer saying: “We didn’t want to move.” They told us 
that they had been influenced by promises the government had made. They 
said they had been told that every house would have electricity, and that there 
would be grazing land as before. They were also told, they said, that they 
would get housing plots with plinth foundations. And that here would be a 
school, temple, dispensary, and meeting hall. 

In discussing these promises, we asked them if they understood how long it 
would be before the services to the community could be in place. They said 
that they were told, when they were considering whether or not to move, that 
work on services and buildings would begin as soon as they relocated. Yet, 
they said, after three years there was still no sign of work beginning. One man 
said: “Only God knows how long it will be. We don’t know when the problems 
will be solved. People like you come and ask questions, and we answer them. 
The government comes and asks questions, and we answer them. But nothing 
is done.” 

We asked them about jobs and employment possibilities. They said there 
were very few. We asked them if there was social contact between the oustees 
and the host villages. We were told that they could not eat in one another’s 
houses because of caste proscriptions. Their families had been broken up. 
Some were here, some were there. They said they had lost their animals— 
especially their goats and cattle. The women said they had nowhere to bathe 
and no privacy to perform their ablutions. 
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The case of Amroli was, if anything, even more disturbing. The people had 
come from Gadher, one of the largest of the 14 submergence villages in Guja- 
rat. They had been in Amroli for three years, but numbered only 19 families. 
Their experience had been so discouraging, they said, that they had now urged 
others not to follow them. They complained about the water facility: the pump 
that had been provided did not work and the well was saline; they said not 
even their animals could drink there. As a result, they fetch water from a river 
one kilometer away. They said they had asked many times to have this funda- 
mental problem dealt with, but nothing had happened. 

They said that of 19 families who had been given land at Amroli, 12 have 
land that is adequate while 7 have land that is not cultivable. For all of them, 
they said, their plots at Gadher had been of better quality. One of the women 
said, with the obvious endorsement of the others: “This place is not good. 
Many in our family are sick. The water is not good and is far away. This place 
is like a crematorium. Our children suffer from vomiting, diarrhoea, and dehy- 
dration.” As the women spoke, some of the men interrupted them, asserting 
that the land they had been shown was not the land they were given. A woman 
said that because of the absence of trees, they had to spend much of their time 
finding cow dung and small bits of wood to burn in their stoves. The small 
area for grazing meant that cows did not eat enough to produce an adequate 
supply of milk. Most of their animals they had had to leave at Gadher, because 
they could not possibly graze them here. They were especially unhappy about 
losing their goats, which they said represented their savings and their way of 
dealing with important rites of passage and crises. One woman said: “Without 
grazing, without goats, how can we survive?” Apparently they were being 
forced to sell most of their animals. They spoke of their difficulties with cash 
flow, and told us that some of them had gone to labor at the dam. 

We asked them why they had moved here. They said they had no alterna- 
tive. Their village was going to be submerged, and they were told they had no 
choice. They were promised that everything would be good here. They were 
told about the benefits to their major sons, and were persuaded that there 
would be good water and grazing. They had also been promised pukka houses. 
They knew that this land would never get water from the canal, because it is 
high. But they were told they would have a well for each two-hectare plot. 
They said they had been promised a subsistence allowance for one year. It was 
to come in three instalments, of which they had received only the first two. 
They said they were now told they would get the third instalment when they 
moved their houses from the old village to the new site. But they had not been 
given house sites, they said, nor had they been given a school, a dispensary, or 
free electricity. They said they had asked repeatedly to have these things put in 
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place, but nothing happened.*' They told us that only seven families remained 
here, because many had gone back to Gadher. They pointed to locked houses. 
And they said that they were now thinking that perhaps it would be better if 
they all moved back as a group. 

We asked them if there was anything at all that they could identify as being 
better here than at the village from which they had come. The women shook 
their heads and smiled, saying: “Nothing.” One of the men said: “There is no 
good drinking water. How can we say anything is good here?” 

It is important to emphasize that at this meeting—as in our other visits to 
relocation sites—we sought to make sure that people told us what had gone 
well for them, as well as to identify difficulties. Visitors can easily become an 
opportunity for the airing of problems, and therefore can cause bias towards 
negative statements. Our overwhelming- impression, however, was that the 
people at these sites were genuinely experiencing hardships of many kinds. In 
the cases of Krishnapura and Amroli, it would be impossible to avoid the con- 
clusion that the quality of life—as the villagers themselves see it—including 
their economic circumstances, has deteriorated continuously over the three 
years they have been there. 

In February 1992, three months after our first visit, we returned to Pachis- 
gaon. In the intervening time, the community had grown. Many families had 
brought their house materials, though none so far had erected them. House 
plots were being cleared, and there seemed to be more women and children at 
the site. We held a short meeting, making a point of talking to some of the 
people we had met previously. We discussed the changes that had taken place. 
They told us that the difficulties they had told us about had not been cor- 
rected. The father of the three brothers still had not been recognized as an 
oustee. Others had been told that the land they had received was the land they 
would have to accept, and their complaints about quality and size seemed to 
have got them nowhere. They told us that they had sold off animals in order to 
buy building materials for pukka houses. There appeared to be no process of 
rehabilitation to help these people through their difficulties. Their mistrust of 
officials and their anxiety about their circumstances did not seem to have 
abated. 

It is important to note that those who resettle are promised irrigable land, 
but the sites we are discussing here had not yet received this benefit. In fact, 


31 It is possible that the policy’s stipulation of minimum number of families per school, dispensary, 
and other amenities has created confused expectations. However, Gujarat officials also have said 
publicly that amenities will be provided on an as-need basis. It is more likely that oustees’ 
expectations derive from statements by officials than the specific terms of the policies. 
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for a large proportion of the relocation sites in Gujarat, irrigation is dependent 
on the canal network, which, even on the most optimistic schedules, will not 
deliver water for irrigation until 1995, and possibly not until 1998. It is prob- 
able that the advent of irrigation will improve the situation considerably, 
though in the meantime these families seem likely to continue to be beset by 
uncertainties. Moreover, in the absence of a strong economy and their familiar 
bulwark of family assistance, the uncertain or delayed provision of wells, house 


sites, schooling, and other community infrastructure have special signifi- 


cance.°” 


In our visits to both submergence villages and relocation sites, many people 
told us that resettlement was certain to be hard for them. Some said they did 
not like to think about the river and the forests of the place they had come 
from. Others said, difficult as it was, they had not given up hope that in a few 
years they would have made the appropriate adjustments. In Pachisgaon, 
Malu, Krishnapura, and Amroli—as also in other relocation sites—the consen- 
sus among those who spoke with us was that their life in their original villages 
was superior from many points of view. Although they did not express it in so 
many words, their remarks added up to a simple conclusion: their cultural 
wellbeing depended on the world they were leaving behind. This cultural loss 
raises doubts about the possibility of achieving the long-term policy objec- 
tive—that people’s standard of living should be at least as good as it was be- 
fore. Problems of water, fuel, grazing, privacy, and caste proscriptions—issues 
to which people in relocation sites referred again and again—suggest some of 
the links between the cultural and economic settings. 

At the level of the individual family trying to make the best of resettlement 
in an environment with which it is not familiar, and seeking to cope with the 
shock of cultural losses, resettlement requires piecemeal and continually de- 
manding implementation. The arrangement for plowing that is not made, the 
repair of a water pump that has broken, the readjustment of plot size where a 
mistake has been made about its measurements, the securing of land for a ma- 
jor son who has not yet qualified as an oustee, the payment of an instalment of 
relocation allowance, the need to smooth over conflict with host villages. 
There is recurring need to deal with oustees’ apprehension about petty crime, 
the need for toilet facilities, anxiety about size of the local rat or white ant pop- 
ulation, a dispute within the relocated community over grazing, anxiety about 
the stoniness of a plot, indignation that the road is part of land allotment, de- 
lay in provision of electric light. The lists are very long. 

These problems—all of which we heard about at one or other of the reloca- 
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Doubts about the environmental impacts of irrigation are also of great relevance here. See the 
discussion of the command area in Chapter 14 below. 
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tion sites we visited—raise two concerns of great importance. First, there is an 
enormous probiem for an administration that has to deal with a plethora of in- 
dividual crises spread across an ever-widening number of communities. Sec- 
ond, the people of these communities are not accustomed to anything but ex- 
treme self-reliance—for the most part they come from isolated villages where 
there are virtually no social services, and such as do exist have never been par- 
ticularly responsive to their demands. Yet now their everyday wellbeing and 
long-term prospects for adequate subsistence depend on administrators or 
non-government organization workers. 

A woman at Amroli said to us: “They made promises. That is why we have 
moved here. If they don’t keep their promises, we have nothing.” And at Malu 
an elderly man said: “We came here like a groom comes to his wedding. He 
has many hopes. And then there is a marriage.” 


THE BEST CASES 


Workers from Arch Vahini took us to visit relocation sites in the cluster near 
Dabhoi, where oustees are working irrigated land. As we have seen, Arch 
Vahini workers take the view that, with the benefit of irrigation and the allot- 
ment of two hectares of land per family, resettlement and rehabilitation consti- 
tute a real development opportunity. They also told us that although prospects 
for adequate rehabilitation were not secured until the 1988 Gujarat policy 
changes, the implementation process had improved immensely since 1990. By 
- looking at conditions in relocation sites established in the past 18 months, in 
an area where irrigation is already available in the command areas of other 
rivers, they helped us to see the beneficial results that proper implementation 
of the current Gujarat policy would achieve in the long term. 

The land base for the whole Dabhoi cluster is approximately 1,620 hect- 
ares. This is enough to provide agricultural plots for 600 to 700 oustee families 
(land is also needed for house plots, roads, public buildings, etc.). One re- 
cently added area comprises enough land for 100 families, available to the 
people from three Gujarat villages. At these villages, we visited the land and 
held meetings with groups of men and women. 

At Kukad, Ramatia Koyla Ratthwa took us to see his rice harvest. Ten 
day-laborers were working in the fields, at Rs. 15 per day. He had brought 
them from Nawchitli, a village outside the submergence area, in the Gujarat 
plains. Ramatia Koyla was extremely proud of his agricultural success at the 
relocation'site, and told us that he expected to make over Rs. 25,000 from that 
harvest alone. He also expressed considerable satisfaction in the provision of 
services in the new place, and noted that the people there had built the tin 
sheds for themselves, instead of using contractors, and had therefore been able 
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to design them to meet their needs. In particular, they had included lofts for 
storage and plinths to protect the sheds against waterlogging. Also, they had 
sited their sheds on actual house plots, rather than in the barrack-like rows 
typical of almost all resettlement sites. 

After seeing the land, and being told of the harvests that were being 
achieved, we held a meeting to which some 25 men and 20 women came. Most 
of these people were originally from Hanfeshwar, the Gujarat village closest to 
the Madhya Pradesh border. They spoke of the relative benefits of the reloca- 
tion site, mentioning the fact that they had been encroachers before whereas 
now they had their own land, and pointing out that here they could already 
raise two crops a year and anticipated being able to increase to three. They 
spoke of having to walk 10 kilometers from Hanfeshwar to the nearest market 
town. They told us that some of the families from their village had gone to a re- 
settlement site at Panasoli, so they were not far away. They insisted that they 
had chosen where they wanted to go for themselves. Some of the women spoke 
of how well adjusted the children were, and when one woman asserted that 
“even our children are happy,” others indicated their strong agreement. The 
women also talked about how hard it had been to get enough green vegetables 
in their submergence village, because they could not carry enough water to ir- 
rigate the plots. They also spoke of the hardships they had endured in bringing 
even enough water for drinking: “We had to stop on the way for rests.” 

They said they were confident that the government was going to honor the 
_ promises that had been made. They said they fought for what they had now 
got, their irrigated land and their house sites. They said that electric poles 
were already in place, and they were sure that light would come to their 
houses. ‘They pointed out that road construction had started, to provide access 
to the site. They said, “The government is slow. Things will take time.” In 
general, the group exuded a quiet confidence. 

They also told us about problems they were facing. They spoke of the diffi- 
culty of getting fuel wood and the absence of trees. But they were sure that 
they could plant trees, and these would grow well.” And they insisted that 
grazing was not a problem here. They said in Hanfeshwar that they had had to 
keep their goats as the only insurance available to them against drought. They 
said the goats were their survival mechanism, and with irrigation they do not 
need that insurance, and in any case they will be able to provide fodder them- 
selves from their plots. They also mentioned difficulties about allotments of 
land. Families whom they believed to qualify as oustees had still not been al- 


33 Stalks from irrigated crops, notably cotton, can also provide fuel. Some people told us that they 


anticipated an easing of the fuel problem from this source; others expressed skepticism, saying 
that cotton stalks burn too quickly. 
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lotted agricultural plots. And some said that promises of tractors had been 
made to help with plowing; they claimed that a senior official of the Nigam 
had guaranteed that they would get their land plowed at the start and that it 
would be paid for by the Nigam. But this had not been done. Even here, they 
complained only about the breaking of the promise, saying that if there had 
never been a promise they would have managed without help. They also spoke 
about conflicts with nomadic herders who were now settled in Dabhoi and 
who had a tradition of grazing this land. There had been considerable tension, 
culminating in a court case against the grazers. They also said, however, that 
the local Patels had warned them to be careful, and had helped them in other 
ways. The dominant mood of this group was optimistic. They talked enthusi- 
astically about being able to grow rice and wheat. They said that for the first 
time in their lives they felt no need to be anxious about the failure of the mon- 
soon. 

Virtually everyone at Kukad is Ratthwa, most of whom had only migrated 
to Hanfeshwar in the 1960s. Ramatia Koyla had moved to the Narmada valley 
in 1967, having been born at Nawchitli, hence his ability to find workers there 
for his rice harvest. He told us that he had worked as an agricultural laborer 
on irrigated lands. He knew perfectly well how to manage planting, harvest- 
ing, and maintenance of an irrigated system. In general, Arch Vahini told us 
that the Ratthwa of Hanfeshwar were especially enterprising, and were eager 
to seize the opportunity offered to them by the resettlement and rehabilitation 
policy of re-entering the mainstream of Gujarat agricultural life. 

Evidently the conditions at Kukad and the history of those who relocated 
there were complementary. This appeared to be a real development opportu- 
nity—a model, perhaps, of how resettlement and rehabilitation policy can 
achieve its fundamental objectives. 

The second Dabhoi cluster community we visited, Karanet, is even newer 
than Kukad. There were 10 houses, although some 50 families had been allot- 
ted land there, while over 85 were expected to move there eventually. We held 
a meeting with some 30 men. Unlike the Ratthwa from Hanfeshwar, these 
Vasava from Makadkhada were shy. Hesitantly they told us that it had been 
very difficult to move. “We left our native land. To leave that is very painful 
and difficult.” But they went on to say that the land here was far better than at 
Makadkhada and they believed their prospects to be good. One man said that 
it had been extremely difficult to leave “the land of my forefathers,” but that 
he had had to go. There was no option, he said, because of the dam. On the 
other hand, this same man went on tó say how many difficulties there had 
been in his original village. He spoke of how little help they ever got from gov- 
ernment officials, and how hard it was to get the sick to a doctor. He said it 
took a whole day for him to walk to shops, one day would then be spent shop- 
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then be taken up to walk back. Here, he said, 


; d a third day would 
ping, an y d shops available in Dabhoi 


there was the government to help them and goo 
town. 

An elderly man also expressed gratitude to the government for having 
warned them that they would have to move, and having provided them with a 
plan that got them their land. “If we hadn’t been told, the water would have 
risen, and we would have had to run helter and skelter and we would have lost 
our animals. This is a saving grace. And the land here is good.” 

The men here had very little to say about the agricultural possibilities. This 
was their first year and they had not harvested a crop, but they were optimis- 
tic. On the other hand, several of them spoke about their concern for their 
sons. Those who hadn’t qualified as major sons, but who were in their teens, 
would soon be needing land. What would happen to them?** They also said 
herders had been grazing cattle on their land, and they had to maintain all- 
night watches to protect their crops. They needed to go back to Makadkhada 
because many of their wives are still there and also some crops. ‘To get there 
they took a bus that left at six in the morning and they would reach their vil- 
lage by the afternoon. They also spoke of the lack of firewood and grazing. But 
there was confidence: they would plant trees, and they would get fodder from 
their crops. | 

At the end of the meeting, the men said that they needed a school badly and 
they needed motors for the pumps on their wells. The owners had taken these 
away. The Nigam had promised replacements, but nothing so far had been 
done. And again they returned to their worries about minor sons. The people 
of Karanet were manifestly less sure of their prospects than those at Kukad. 
Yet their mood was optimistic. 

Harivalabh Parikh of Anand Niketan Ashram also took us to three other re- 
location sites where implementation seemed to be proceeding with relative 
success. These were Untkoi, with 20 families from Hanfeshwar living on 40 
hectares, Bakha, where eventually 36 families from Turkheda and Ferkada 
will be relocated, and Vadala, where eventually there will be 33 families from 
two hamlets of Hanfeshwar. 

At Untkoi, which is a new site, people were not yet able to judge the agri- 
cultural potential, but seemed optimistic. They said they had been promised 
irrigation, and expected that they would be given one well per unit. Apart 


a ae ; 

Although land for new families is also a problem in many submergence villages, encroachment 
and a wide range of forest and river resources combine to create a relatively elastic economic base. 
The relocation site is a precisely measured plot of arable land. Its rigid boundaries cause 


apprehension about the future. Fear of loss of land as a result of debt adds to this concern about 
the fate of the next generation. 
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from some apprehensions about waterlogging (four hectares of the 40 hectares 
available to them tended to be waterlogged), they told us that they expected 
life would be better for them here than in Hanfeshwar. Similarly, at Bakha, 
where some people had moved their houses already, there was optimism, 
though here again it depended on the promise of irrigation. People said that 
once the land was irrigated, they were sure they would be economically more 
secure than they had been at Hanfeshwar, where trouble with the Forestry De- 
partment, they told us, had made their economic lives very difficult. They said 
they had been promised additional grazing land at Bakha. When we asked if, 
in general, they felt worse or better off than they had in their original villages, 
they said—with some giggling amusement and apparent reluctance—that 
things would improve. They missed the forest, and said life had been hard 
and, in some ways continued to be hard, but they expressed determination to 
make everything work out. 

At Vadala, people said that when they had first moved, their land had been 
afflicted by waterlogging. They had found the tin sheds unbearably hot in 
summer and cold in winter. This may have been particularly trying for them 
because Vadala is far away from Hanfeshwar, and they therefore had to spend 
more time in their sheds than would otherwise have been the case. But people 
here were enthusiastic about the productivity of their land. They told us that 
they had got between Rs. 10,000 and Rs. 30,000 for their cotton crops, while 
also producing large supplies of rice, millet, maize, and chickpeas for domestic 
consumption. Some of the farmers estimated that their outlay on fertilizers was 
approximately Rs. 4,000 per family, but the returns on this investment justi- 
fied it. Nor did the people we spoke to at Vadala have any complaints to make 
about schooling and other services. They said they missed the forest, and 
needed far more fodder for the animals that they would like to bring there. But 
the mood was optimistic. 

At Bakha we visited families who have already brought their houses to the 
relocation site. Some of these are large and beautifully constructed. As a result, 
the site did not present the usual grim spectacle of rows of tin sheds. Here we 
had a conversation with oustees about housing. They told us that they wanted 
brick houses rather than their traditional teak and bamboo homes.*” When we 
asked them about their reasons for preferring pukka houses, the people ex- 


35 By coincidence, there was an engineer from the Nigam visiting Bakha when we were there. He 
told us that the teak used in the construction of a house of the kind we were visiting has a 
replacement value of approximately Rs. 600 per cubic foot. We asked him to estimate how much 
teak there was in the house where we were at that moment. After spending a considerable time 
examining the building, he calculated the total at 80 cubic feet, representing a value of Rs. 48,000. 
He emphasized to us that this did not include an estimate for the many, but slender, rafters and 


other wood the house was built from. 
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plained that the homes they now have are better built and are, in many ways, 
more comfortable than would be the case with the kind of pukka house they 
envisaged. But they pointed out that every monsoon their traditional houses 
need repairs. This requires finding bamboo and other materials, none of which 
are within easy distance of the relocation site. As a result, repairs could only be 
done through purchase of materials. Therefore, they said, they could not ex- 
pect to be able to manage the economics of living in the traditional-style 
homes. 

At another meeting in the same village, women talked about the river and 
the forest. They said that they followed their men in adopting the view that 
now they must think about land, and not the river. Apparently, in Hanfeshwar 
they had suffered much insecurity as a result of their dealings with the For- 
estry Department—a large proportion of the land there is encroached. They 
said that people had been forced out of their lands, and complained that 
women had been assaulted by forestry officers. They also told us that in 1983 
the government had issued*5,000 eviction notices, resulting in a great deal of 
protest and confrontation. Escape from harassment seemed to be the domi- 
nant factor in their belief that life at Bakha would be more secure for them. 

The women also told us that at Bakha the absence of the forest made their 
work more arduous. They had to walk a long way to find enough wood for 
their fires, and suffered from a lack of privacy. We asked them if this meant, in 
a day-to-day way, that their life seemed to be worse for them here than it had 
been in Hanfeshwar. Their answer came after a great deal of hesitating. They 
said they believe that, eventually, it would improve. “Now it is hard for us,” 
they said. “This is only the third year we are here.” 

These three sites—Untkoi, Vadala, and Bakha—are among the 30 or so 
whose oustees are visited regularly by workers from the Anand Niketan Ash- 
ram organization. They take the view that Sardar Sarovar is “bad medicine 
that Gujarat must take if it is to cure its drought ills.” And their workers told 
me that they were determined that all the rehabilitation measures of the policy 
must be implemented, and believed that this is already yielding real benefits in 
the communities with which they deal. 

These visits to resettlement sites chosen by Arch Vahini and the Anand 
Niketan Ashram as indicative of resettlement and rehabilitation’s prospects of 
success lead to no clear conclusion. Irrigation holds out the prospect of new 
cash crops. And the provision of irrigable land has been an integral component 
of all the policies from the Tribunal’s 1979 award onwards. Policy planners in 
India and at the World Bank have maintained that irrigated land represents a 
necessary condition for the achievement of policies. However, it has not been 
seen as a sufficient condition, and much of oustees’ optimism arises not from 
present benefits, but from the belief that promises that have been made will be 


GUJARAT 121 


kept. In addition, the kinds of concerns that arose in the relocation sites of 
Dabhoi and elsewhere leave questions about those aspects of policy which do 
and do not address issues of culture and community. 

In the end, successful rehabilitation must depend—as World Bank opera- 
tional manuals and supporting documents make clear—on a package of bene- 
fits and an implementation process that recognizes a wide range of needs. 


MONITORING AND EVALUATION 


The 1985 credit and loan agreements required monitoring and evaluation of 
progress in resettlement and rehabilitation so that the Bank would be able to 
judge whether the provisions of the agreements were being carried out. De- 
spite some difficulties—including a good deal of mutual suspicion between 
government and academics—a monitoring and evaluation agency was in place 
in all three states by 1987.°° In Gujarat, the Centre for Social Studies, Surat, 
was already doing research in the submergence villages. In 1985 the Centre 
contracted with the Government of Gujarat to continue this work as the moni- 
toring and evaluation required by the Bank. The result was a series of reports 
looking at a number of aspects of resettlement at selected relocation sites. 

Monitoring and evaluation was never intended to be a substitute for assess- 
ment of the impacts of the Projects, nor a way of accumulating information on 
which policy could be formulated. This information was required well before 
1985, the year of the credit and loan agreements. The work done at the Surat 
Centre for Social Studies between 1982 and 1985 included a survey of Gujarat 
submergence villages. But this work had not been designed to be the kind of 
impact assessment that was needed for the Projects, did not influence policy,” 
and appears not to have been drawn upon as part of the Bank’s 1983-84 post- 
appraisal process. 

Between 1985 and 1987, the Surat Centre’s monitoring and evaluation con- 
tinued, but the Gujarat government’s response to its findings was less than 
sympathetic. Reports focused on the fact that oustees were not receiving the 
two hectares of land to which they were entitled, while Gujarat officials 
countered that oustees were rejecting land that was being offered to them. The 
Bank’s April 1987 mission report included a comment to the effect that Guja- 
rat was not responsive to the Surat reports’ findings, and mentioned the re- 
searchers’ “fear of censorship” that “has led to [the] resignation of the social 


36 See Chapters 7 and 8 for discussion of the work of agencies in Maharashtra and Madhya 
Pradesh. 


37 Report No. 5 notes that the monitoring and evaluation team was unable to obtain access to 
crucial documents, and therefore “suggesting effective policies is not possible.” 
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scientist in charge of the project and most [of the] enumerators.” The Bank’s 


objective at this time was to ensure that monitoring and evaluation continued, 
and that it be independent. The 1987 mission, though expressing apprehen- 
sion about possible tensions between the Surat team and the government of 
Gujarat, did conclude that the work had “survived” this difficult period.” 

Senior staff at the Surat Centre for Social Studies, however, told us that ten- 
sion did not end in 1987. They also explained that some of their difficulties 
sprang from doubts about the criteria embedded in policy for judging the na- 
ture of the Projects’ impacts. They felt deeply uneasy about the concept of 
“standard of living,” fearing that it was interpreted by the Bank to exclude im- 
portant social and cultural factors. 

Nonetheless, the Surat Centre’s reports set out recommendations that, at 
least after 1988, received attention from Gujarat resettlement officers. A re- 
view of the recommendations made and the Nigam response to these recom- 
mendations is revealing.” i 

We have already mentioned that the Center reported problems surround- 
ing allotment of land are raised in Reports 6, 8, and 10. The streamlining of 
the documentation process is urged (10). 

The need for amenities and anxieties about the long-term prospects for get- 
ting them are discussed (Reports 6 and 7. In general, it is noted that rehabili- 
tation needs to be seen broadly rather than as a “target oriented physical re- 
placement exercise,” and that the population of relocation sites is unlikely to 
reach the numbers at which they qualify for the amenities set out in the poli- 
cies (7). The reports suggest that all promises of facilities be bound by a “time 
clause” (7). The need to provide water tanks and wells is also emphasized, 
along with the importance of their being repaired promptly (10). 

Problems related to scarcity of fuel and fodder recur (Reports 8, 10, and 
12). One report states: “There is the problem of grass and fodder everywhere” 
(10). Another says that fodder “is going to be the major issue for these 
oustees” (12). They warn about conflicts between oustees and host villagers 
over available grazing near relocation sites, and recommend that grazing be 
provided to all oustees (8). 

Problems facing women also give rise to recommendations for better imple- 
mentation (6, 10, and 12). The suggestion is made that women should play a 
part in site selection, and that they should be given a chance to stay for a while 


%8 This is set out in the mission’s draft Aide-Memoire, April 1987, Annex 1. 

39 It is to be recalled that the research for monitoring and evaluation was not shaped by problems 
or priorities that had been identified by prior assessments. Thus, for example, there are no reports 
that focus on how loss of forest is to be compensated; nor is there a report that centers on the needs 
and concerns of women, and how these can be mitigated. We make use of the monitoring and 


evaluation studies, but do not wish to imply that they should deal with issues that they were never 
expected to address. 
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in prospective host villages in order to get to know what the difficulties at a 
particular site might be and begin the process of integration with the host com- 
munity. There is also a set of recommendations with regard to “women spe- 
cific development programmes” (12). 

Medical needs are addressed (8 and 10), and the importance of dispensa- 
ries and regular visits by doctors is emphasized. 

Generally, the reports conclude that cultural and social aspects receive too 
little attention in the resettlement process. They recommend that resettlement 
policy needs to take account of “dislocation and adjustment” rather than sup- 
pose that provision of land will be a “sufficient safeguard” (6). It is also 
pointed out that Bhils have an “organic link with nature” and must be reset- 
tled in forest land. “Special attention should be given to the Bhils at the time of 
their resettlement” (10). 

Another problem the reports raise is the failure adequately to keep oustees 
informed. “Oustees are ignorant of many facts concerning the Narmada Proj- 
ect... . They are ignorant about matters like land acquisition and resettlement 
which affect them directly. They do not know. ..what right to exercise” (6). 
The reports also express frustration that the monitoring and evaluation teams 
themselves cannot get crucial documents, including ones that are essential if 
their suggestions concerning policy are to have any place in what is being de- 
cided and done by government and Bank officials. 

The recommendations made in the monitoring and evaluation reports are 
addressed, on a point by point basis, by Nigam officials. The responses are set 
out alongside the recommendations. These reveal what might be termed bu- 
reaucratic caution. Repeatedly a recommendation is marked as “noted.” Most 
items, including deficient health care and women’s problems, are considered 
to be dealt with by existing services. The shortage of fuel and fodder is said to 
be something that will be resolved in the coming year or two by new 
“schemes” or by the fact that “almost all the host villages have grazing lands” 
(10 and 12). It is evident that officials do not feel able to tackle the source of 
fundamenta! problems. They point out that they are restricted by existing 
agreements, and lack the resources with which to address problems spread 
across an ever growing number of sites—by 1991 the number of housing and 
agricultural sites had reached more than, 130. The written response to the 
Surat team’s recommendations echoes what officials told us at length: they 
have had great difficulties in dealing with the day-to-day problems that inevi- 
tably arise in the course of relocating and resettling thousands of people, while 
the basis (in terms of policy and information) for addressing the broader and 


. . 40 
deeper 1sSues 1S very narrow. 


4 It is disturbing to find that when Surat recommendations speak of oustees having problems 
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This does not mean that monitoring and evaluation reports have only nega- 
tive findings, or that institutional limitations cause all their recommendations 
to go unheeded. Some suggestions are welcomed; small steps to improve con- 
ditions are taken. Among the helpful responses are the Nigam’s resettlement 
and rehabilitation officials’ statement of intention to appoint a team of experts 
to study the special problems faced by Bhils, and a decision to appoint two fe- 
male social workers to help with women’s difficulties. Sometimes Nigam offi- 
cials asked their monitoring and evaluation agency to look at a particular 
problem at a particular site. But Nigam officials told us that their immediate 
administrative needs tended not to be met by the work of the monitoring and 
evaluation team, while leaders of the team told us that many issues they raise 
tend not to be dealt with by the Nigam. There is a mismatch between imple- 
mentation that is unable or reluctant to question policy and research that re- 
peatedly encounters and suggests the need for policy changes. 

In 1991 the Centre for Social Studies followed up its earlier study of Octo- 
ber to March 1988 (6), which looked at the degree to which oustees in five relo- 
cation sites had integrated with host communities, with special emphasis on 
“socio-religious aspects” of this process. The five sites were Ambavadi, 
Chhindiapura, Khadagada, Tentalav, and Parveta.*! Although the focus of the 
research was relations between oustees and hosts, the findings of the 1991 re- 
port (13) also contained oustees’ judgments of some of their social and eco- 
nomic circumstances. : 

The report concluded that “participation in the existing village organiza- 
tion is almost negligible.” It explained further: “The host villages and oustees 
of the villages under study are not antagonistic with each other, though there 
exists subtle tension between the two in some spheres of life.” Other indicators 
also suggested a low level of social and cultural adjustment: visits to markets 
and celebration of religious festivals had declined in all the relocation sites. All 
the questionnaire results indicated that, apart from Chhindiapura, where 
oustees and host villagers are related by kinship ties and knew each other prior 
to relocation, there is tentativeness and distance rather than either antagonism 
or collaboration. This is an important finding, since these oustees are Tadvis 
who have relocated within relatively short distances of their original communi- 
ties. It suggests tribal links are not sufficient for the integration of oustees with 
host populations, and that effective socializing only occurs within marriage 


moving their “houses,” the Nigam response talks of “huts.” This usage of “hut” (and even 
“enhutment” to refer to a hamlet or village) illustrates the stereotyped way in which tribal life 
tends to be seen. The people’s houses, in reality, are large, permanent, and carefully (sometimes 
magnificently) built, making use of teak and bamboo for beams, rafters, and walls, with locally 
made tiles for the roofs. By rural Indian standards, many of them are of high quality. 

The implications of these and the 1991 findings for Parveta are discussed in Chapter 7. 
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circles (extending approximately 20 kilometers from the home village). The 
low levels of integration recorded at these sites do not bode well for integration 
of oustees from Bhil or Bhilala villages much further away. 

The 1991 report emphasized again (as did Reports 6, 7, and 10) the distress 
caused by the terms of the policy that tie the provision of civic amenities to the 
number of families residing at a relocation site. It identified this as a serious 
problem, and pointed out that thresholds for provision of these amenities were 
designed by the Narmada Water Disputes Tribunal, at a time when officials 
generally believed that relocation would be by large social units. As we have 
seen, in reality villages have been dispersed into small relocation units. Nigam 
data from 1991 disclosed that out of the 131 relocation sites in Gujarat only six 
contain more than 100 families and none as many as 500. That some of these 
small sites may be located in clusters does not secure the amenities under the 
terms of the policy. Despite promises by the Government that services and in- 
stitutions will be provided on an “as needed” basis, we saw little evidence of 
this happening. There are probably far more communities without civic amen- 
ities than anyone originally anticipated. 

The 1991 Surat report concluded that, on the whole, a majority of the 
oustees in the villages they studied “are happy with their economic condition 
and standard of living” (p 57). This conclusion suggests that Gujarat has pro- 
vided adequate agricultural plots to some oustees. 

On October 20, 1991, we met with 30 or 40 oustees who came to see us in 
Baroda as part of a series of presentations to our review by non-government 
organizations who support Sardar Sarovar. ‘Twenty-seven of these oustees, all 
of whom were spending at least part of their time in relocation sites, made brief 
statements about their circumstances. 

Although we extended this meeting throughout the morning of the follow- 
ing day, it was difficult to pursue any of the matters raised to any real depth. 
Each person who spoke listed the benefits he had received as a result of reset- 
tlement. Many described the fertility of their land, saying it was adequate, al- 
though others were worried that yields were low and the soil difficult to culti- 
vate. Some said that they had received the facilities they had expected, and 
many identified the particular items they had been given—notably bullocks, 
bullock carts, plows, house sites, carts, and some hand pumps. At the same 
time, virtually every person who spoke identified the absence of grazing, fod- 
der, and firewood as persistent serious deficiencies. They mentioned the nu- 
merous products they used to gather from the forest and could no longer get. 

This kind of meeting away from pedple’s own territory, at which many of 
those who spoke obviously felt uneasy, is not productive of understanding the 
ways in which resettlement has affected people. But we did hear a wide spec- 
trum of opinions given by people from many different sites, and a middle-aged 
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man who now lives at Kandewar and is originally from Pandheria, a Tadvi 


community in Gujarat, made a statement that encapsulated what seemed to 


be the general mood. 


It is true it is very difficult to leave the place where we have lived 
for decades. We have to leave the jungle, the leaves, and all 
those things. We have to settle in places close to highways. We 
will become happy....At present we remember all things. We 
think we will move back. But in time, we will settle. 


The findings of the Surat Centre’s monitoring and evaluation reports and 
the statements made to us by oustees show similar pictures. The administra- 
tors are restricted by policies that reflect particular interpretations of people’s 
needs. As a result, the problems of grazing, firewood, and privacy recur, even 
in sites where oustees are benefiting from irrigation and achieving agricultural 
success. These are not issues of minor or passing significance. They go to a 
wide range of social and cultural factors that may, in the end, bear as heavily 
on the long-term outcome of resettlement as the quality of people’s land. 

The reports confirm the extent to which implementation depends on a pro- 
vision of amenities that have been promised, but are in doubt either because 
site populations are too small for them to qualify, or because existing govern- 
ment services are inadequate. 

The reports also reveal the administrative problems that are in consider- 
able measure a result of the scatter of relocation sites. Each site has daily prob- 
lems, some of them, such as water and quality of agricultural plots, are of 
acute importance. The resettlement staff of the Nigam have been fully occu- 
pied finding and distributing plots; attention to other matters has inevitably 
suffered as a result. It is important to reiterate in this regard that resettlement 
policy did not envisage a scatter of small sites, and was able to anticipate, 
therefore, economies of administrative scale. The reality on the ground, re- 
flected in the monitoring and evaluation reports, especially as relocation pro- 
ceeded after 1989, has placed a burden on the Nigam which has proved hard 
to sustain. The implications for oustees at relocation sites are far reaching. 


BANK MISSIONS 


Since 1986 the Bank has sent review missions at six-month intervals to super- 
vise the Projects. Each mission includes a resettlement and rehabilitation com- 
ponent. The Back-To-Office Memoranda, Aide-Memoires, and Mission Re- 
ports are an important source of information about progress on implementa- 
tion of many aspects of resettlement in Gujarat. 
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Virtually all resettlement sites are in Gujarat, and therefore implementa- 
tion of resettlement policy, especially between 1985 and 1999, fell to the Guja- 
rat administration. With regard to resettlement, therefore, Bank missions 
tended to center on Gujarat. 

In fact, there was only one supervisory mission in 1986, the second having 
been postponed at Gujarat’s request. Its report is intensely critical of both pol- 
icy framework and actual conditions at existing resettlement sites. The full re- 
port also pointed to the unsuitability of existing resettlement and rehabilita- 
tion personnel. It observed that if these inadequacies were not removed soon, 
the principles and objectives of the 1980 Operational Manual Statement 
would be difficult to meet. Officers who were on this mission reported that the 
Government of Gujarat (and governments of the other states) viewed resettle- 
ment “not as an important issue, but as an impediment to construction of the 
dam.” 

We have already referred to the 1987 mission reports.*? The central finding 
of the April mission was that Gujarat had gone back on the agreement to pro- 
vide each oustee with two hectares of land. A post-mission letter (July 1, 1987) 
to the Government of Gujarat set a ten month deadline by which time this “se- 
rious” failure of compliance was to be addressed; in somewhat guarded terms 
this letter warned Gujarat that the Bank might have to reconsider the loan. 
The November 1987 mission, although it focused on monitoring and evalua- 
tion, returned to the problem of non compliance on the provision of two hect- 
ares of land for oustees. It was on the last day of this mission that Gujarat is- 
sued the Government Resolution that affirmed the two hectare minimum enti- 
tlement. 

The April 1988 mission found that oustees and the organizations represent- 
ing them were “incensed” over Gujarat’s reluctance to implement the policy 
as required, including its “backtracking” on the two-hectare minimum when 
it came to major sons of landed oustees. 

As we have seen, Gujarat broadened its policies in 1988. At the same time, 
opposition to the dam intensified. All subsequent missions have been con- 
ducted in a charged atmosphere that limited their access to villages in 
Maharashtra and Madhya Pradesh. In Gujarat, however, opposition was di- 
minished by the broadened policy and (as we shall see below) the decision on 
the part of the Arch Vahini organization to co-operate with government. 

Nonetheless, in 1989, a result of Bank disquiet about lack of progress in re- 
settlement and rehabilitation in all three states, Professor Thayer Scudder was 
called back to participate in the review, together with Mr. Michael Baxter 
(who was in charge of the Bank’s Agriculture Unit in Delhi from July 1987 to 


42 See also Chapter 5; the issue of tribals was a focus of the April 1987 mission. 
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February 1992) and Mr. Abdul Salam (who was a consultant on Sardar Saro- 
var in 1986 and was the Delhi office specialist on resettlement from March 
1987 to March 1991). The formal mission report of May 1989 observed, when 
it came to the question of Gujarat, that there was “overall improvement” in its 
relocation and rehabilitation. It said that all major issues were resolved, and 
that once remaining deficiencies were corrected, it anticipated that Gujarat 
would achieve its resettlement and rehabilitation objectives. 

The Bank therefore appeared to conclude that a corner had been turned. 
Professor Scudder himself, however, had not taken this view. He felt strongly 
enough about what he had observed that, in a separate report to the Bank, 
dated May 29, 1989, he argued that the chances of successful resettlement and 
rehabilitation had receded, despite improved policies. He also judged that the 
only way the Bank could redeem the situation was by suspending disburse- 
ment until all major issues were fully and finally resolved. 

Scudder’s 1989 report was leaked to the press, and created. much contro- 
versy. It is still being debated in the Narmada valley today. Whatever the - 
rights and wrongs of Scudder’s conclusions, there is a remarkable disparity be- 
tween his findings—as the resettlement and rehabilitation expert with most ex- 
perience of Sardar Sarovar—and the Bank’s formal mission report of May 
1989. In the mission report, Professor Scudder’s conclusions were not merely 
qualified, they were, when it came to Gujarat, of which he had been particu- 
larly critical, more or less repudiated. 

But the position taken by the Bank in May 1989 represents the beginning of 
the a new and continuing approach to the Sardar Sarovar Projects. The India 
Country Department urged that the Bank use the forthcoming closing date for 
the loan extension (June 1989) as a lever to pressurize and test the Indian gov- 
ernment’s readiness to take significant measures that would render resettle- 
ment and rehabilitation more successful. This was the beginning of what is 
now referred to as the incremental strategy. The Bank sought to press for ac- 
tion on identifiable and remediable problems, and to stay away from an ap- 
proach, exemplified by earlier mission reports, that sought to focus attention 
on the source of much that was going awry. It appears that the 1989 review 
mission marked the beginning of a phase of intensive supervision of Sardar 
Sarovar by the Bank. But if the earlier phase of supervision was marked by le- 
gal and bureaucratic adherence to covenants and conditions, this new phase 
represents a determined effort to achieve changes in policy and improvements 
in implementation on a piecemeal basis.*? 


After 1990, Bank missions’ criticisms of policy and implementation focus 


ne Bank officials told us that the May 1989 decision to change strategies was taken because the 
previous approach had failed to deal with problems in all three states. We shall see, however, that 
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increasingly on Maharashtra and Madhya Pradesh. The achievements of 
Gujarat are repeatedly highlighted, to show that resettlement and rehabilita- 
tion are continuing to improve, and, perhaps, to hold up an example before the 
other states. This does not mean that concerns about what was happening in 


Gujarat had disappeared. But the strategy depended on the working assump- 
tion that all was fundamentally well. 


THE ROLE OF NON-GOVERNMENT ORGANIZATIONS 


In 1988, the umbrella organization, Narmada Bachao Andolan, decided to 
oppose the Sardar Sarovar Projects, and sought to mobilize the affected popu- 
lations of Maharashtra and Madhya Pradesh. Opposition to the Projects also 
attracted the attention of national and international non-government organi- 
zations. Articles and monographs were published on the environmental and 
social costs of the Projects.** On the other hand, Arch Vahini, the Gujarat non- 
government organization that had been active in submergence villages and re- 
location sites since the early 1980s, regarded the 1988 Gujarat policy as the ba- 
sis for support for the government. By 1989 there was active cooperation be- 
tween the Nigam and Vahini workers, who threw themselves into this task, be- 
coming active in every step of the implementation process. Their contribution 
was augmented by their personal knowledge of many of the Gujarat submer- 
gence villages. 

After 1989, the rate and effectiveness of relocation in Gujarat increased. 
Most important of all, the Nigam set up a land purchase committee which was 
able to acquire private land and distribute it to oustees. Although this initiated 
the scatter effect that we have already discussed, it made it possible to put in 
place an institutional process. Identification of land, its purchase and selection 
by oustees, and many other aspects of the relocation process were greatly as- 
sisted by the collaboration between non-government organizations and Nigam 
officials. In particular, the resettlement process came to rely heavily upon the 
work of Arch Vahini and another non-government organization, the Anand 
Niketan Ashram. 

Anand Niketan Ashram, whose central figure is Mr. Harivalabh Parikh, 


the new, incremental strategy has not secured the results that may have been hope for (see 
Chapters 7 and 8). 

44 See Ashish Kothari and Shekhar Singh, The Narmada Valley Project, A Critique, Delhi: 
Kalpavriksh, 1988; Baba Amte, Cry, The Beloved Narmada, Chandrapur, Maharashtra: Maharogi 
Sewa Samiti, 1989; Vijay Paranjpye, “High Dams on the Narmada,” Studies in Ecology and 
Sustainable Development, No. 3, New Delhi: Indian National Trust for Art and Cultural Heritage, 
1990; Pravin Sheth, Sardar Sarovar Project: Dynamics of Development, Ahmedabad, Gujarat: Vikas 


Bharati, 1991. 
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has used its longstanding connections with villages closest to the Ashram— 


notably Hanfeshwar and Turkheda, but is well known throughout the Gujarat 
tribal belt—to encourage acceptance of government policy and to begin the 
process of land selection, and then to follow up oustees at new sites: The Ash- 
ram has also provided material services to oustees: it has contracts with Nigam 
to supply Gobar gas units (which are made at the Ashram), and has developed 
a house style for oustees at relocation sites that makes use of earth bricks, also 
made at the Ashram. By 1992, Anand Niketan was active at some 30 sites—a 
little under half of those in Gujarat with residential plots. Moreover, Ashram 
workers are constantly updating oustee lists, seeking to ensure that those they 
believe to qualify for the benefit package do indeed become officially eligible. 

If an oustee family identifies land of its choice, the purchase must be ef- 
fected and arrangements made for temporary accommodation there. Arch 
Vahini became integral to this part óf the process, working constantly with 
oustees, potential land sellers, and the Nigam administration to ensure that 
this is done quickly, accurately, and without corruption; and that ownership 
documents reach the oustees. Given the rapidly accumulating irregularities in 
this process up to 1991, Arch Vahini managed to avert potential disaster 
through their influence over this part of implementation. Like Anand Niketan, 
it also has been active in design of housing sites and accommodation. 

Once oustee families are beginning to relocate, they are entitled to cash 
support and other benefits. Arch Vahini and Anand Niketan contribute in a 
vital way to this simply by being the organizations to which oustees go if they 
have problems. The Nigam is stretched beyond its limits when it comes to 
meeting the needs of those who have chosen to move. 

The contributions made by these non-government organizations could con- 
tinue. Indeed, in a crucial sense they ought to continue, for rehabilitation, as 
opposed to resettlement, reaches far into the future. Moreover, this joint 
government-non-government system is straining under the weight of approxi- 
mately 4,000 mainly Gurjarati oustee families who have begun to relocate. 
Without Arch Vahini and Anand Niketan, the process to date would have 
been little short of disastrous. And a real danger continues: it is one thing to 
persuade people to move, and to provide them with a house and some land at a 
resettlement site; it is another thing to ensure their long-term rehabilitation. 
When we raised this potential for future difficulties with government officials, 
they assured us that there would be intensive non-government organizational 
effort to make sure that the policy was a long-term success. 

We have referred at length to the work of the non-government organiza- 
tions because it illustrates the peculiar nature of resettlement and rehabilita- 
tion. They are not amenable to the same degree of control that can be applied 
to technological implementation. Nor can ordinary, bureaucratic structures 
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easily be adapted to the case-by-case, family-by-family, detailed, on-the- 
ground activity that is needed. 

In India there is a strong tradition of participation of non-government or- 
ganizations in public life. In Gujarat, the birthplace of Mahatma Gandhi, this 
is especially so. The contributions made by Arch Vahini and the Anand Nike- 
tan Ashram draw on the Indian tradition of community and spiritual leader- 
ship. Also, in the absence of state welfare, non-government organizations in 
India have worked at many levels of society, from social services to local eco- 
nomic development. The role of the non-government organizations in the case 
of Gujarat has been played out against this distinctively Indian background. 
To recognize this is to help us to see the immense importance of non-govern- 
ment organizations to the implementation of measures designed to mitigate 
the impacts of the Projects. 

But there is a limit to what non-government organizations can achieve. 
They may be effective at the level of community mobilization and policy de- 
sign; they may have the ability and experience to shape policies in a way that 
no one else could; and they may be able to help the process of implementation. 
But their resources do not allow them to achieve all this for thousands of fami- 
lies spread across several hundred villages. They may be able to gather de- 
tailed data for 19 villages; they cannot do this for all the communities or for all 
aspects of the project, from submergence to the canal to the Shoolpaneshwar 
Wildlife Sanctuary to the problem of malaria. Nor should they be expected 
. even to attempt so vast an undertaking. 

From both the government and the non-government organization point of 
view, there is a degree of reliance of the one upon the other that can only com- 
promise the best contributions of both. Governments can benefit from criti- 
cism and scrutiny by well-informed and independent non-government organi- 
zations, and should not be able to relinquish responsibilities to them; non- 
government organizations that become overburdened with government activi- 
ties or too deeply integrated into government systems of activity are less likely 
to achieve their most important task. Neither side should become too depen- 
dent on the other. 

As well as the help provided by non-government organizations, changes of 
personnel within the Nigam itself established a much improved administrative 
atmosphere and process. Land purchase, which we were told had been af- 
flicted by a degree of malpractice, benefitted from new appointments. Mr. 
Vinod Babbar assumed central responsibility for implementation of resettle- 
ment and rehabilitation in 1990; his commitment to achievement of the main 
policy objectives is recognized on all sides. Mr. Babbar himself told us that his 
task is daunting, but he takes the view that since 1991 real progress has at last 


begun to be made. 
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The pace of relocation in Gujarat has accelerated since 1990. The total 
number of relocation sites assigned to oustee families at the end of 1989 was 
35; by the end of 1991 it had reached 143. Officials told us that the rate of re- 
settlement had been quickened because of directives from the highest levels of 
the Gujarat Government and pressure from the World Bank. With submer- 
gence in both Gujarat and Maharashtra scheduled to begin in 1992-93, the 
pace of resettlement is also dictated by legal obligations: the Tribunal’s 1979 
award established that resettlement of a village had to be completed a mini- 
mum of six months before its first inundation. These pressures have contrib- 
uted to speedy, but not necessarily adequate implementation—despite the tire- 
less efforts of non-government organizations. Moreover, resettlement under 
pressure is liable to spawn a plethora of difficulties on the ground. These diff- 
culties can relate to provision of resources and amenities that are fundamental 
to oustees’ material, social, and medical wellbeing. Given the degree of reli- 
ance placed on non-government organizations, who cannot be expected to act 
in lieu of government, this is a reason for real concern. 


SOME CONCLUSIONS 


Resettlement and rehabilitation depend on a large number of specific provis- 
ions and administrative measures, many of which require administrative skill 
and integrity. Actual relocation—the moving of houses, possessions, animals, 
etc.—is a matter of demanding logistics. For people to be able to live at new 
sites, basic services have to be in place—water and temporary housing being 
the most important. In the longer term, a range of amenities is important— 
medical facilities, schooling, bus services, electricity, public buildings (includ- 
ing a panchayat or meeting house and temples). All these depend on institu- 
tional commitment to making sure oustees get that to which they are entitled, 
and the essentials for maintenance of their standard of living. All this depends 
on administrative capacity, flexibility, and continuity. 

In the early stages of resettlement, as we shall see in the case of Parveta (see 
Chapter 7) and as we saw in the case of the rock-filled dyke villages, provision 
of basic resources and facilities left much to be desired. Not even allocation of 
the basic two hectares of land was achieved. This was prior to the adoption by 
Gujarat of its broader policy: at that time, encroachers, landless, and major 
sons received no land. 

After 1988, when Gujarat completed extension of its resettlement policy, 
the provision of land continued to be beset by difficulties. The burden falling 
on administrators trying to implement the policy inevitably proved to be oner- 
ous. Officials in Gujarat told us that from 1988 to 1990 problems of land acqui- 
sition, land allotment, and staff morale within the resettlement division of the 
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Nigam all combined to create a multitude of difficulties at every stage of the re- 
settlement process and at virtually all resettlement sites. Discussions with 
oustees at many of these sites, as has already been suggested in this chapter, 
revealed the accumulated consequences of these implementation difficulties. 

Doubts about Gujarat’s readiness and ability to implement an appropriate 
resettlement policy were expressed, in 1989, by Professor Scudder. Officers at 
the Bank have told us that his misgivings were considerably reinforced by the 
limited success of Gujarat’s resettlement of oustees from other projects, nota- 
bly the Medium and Major Irrigation schemes, which between them displaced 
in excess of 100,000 people, many of them tribals. 

Senior officials at the Nigam told us that implementation was indeed com- 
pounded by many acute difficulties, but that the situation was radically im- 
proved in 1990-91. This, they said, has been secured by the work of non- 
government organizations and better staffing in the resettlement and rehabili- 
tation department of the Nigam. Even with these advances, however, the 
Nigam resettlement administration is having to cope with an immense load of 
work—sites are scattered and oustees’ needs are many. 

Some of the problems derive from the original lack of research and impact 
assessment. The policies—though extended by Gujarat to include all oustees, 
and therefore avoiding the major flaws that come from attempts to provide two 
hectares only to those who have revenue lands—had never been designed with 
the particular social, economic and cultural needs of the oustees in mind. 
Hence the hardships caused to oustees by loss of lands for gathering housing 
materials and other forest produce, firewood, and grazing their animals, along 
with loss of river resources. | 

There are social and cultural factors that could well determine the long- 
term outcome of a resettlement and rehabilitation program. A society’s wellbe- 
ing cannot be reduced to yields per hectare. Indeed, agricultural production is 
itself dependent on a whole set of social and cultural factors. When people at 
even the most successful relocation sites raise questions about grazing and pri- 
vacy, or wonder what will happen when their population grows, or foresee the 
impossibility of maintaining their traditional houses in new surroundings, they 
are implicitly, if not explicitly, raising issues of great importance. These are is- 
sues that might have been raised fully at the early stages of appraisal and plan- 
ning, if only on the basis of an appreciation of the people having the particular 
needs and vulnerabilities that arise from their being tribal.*? They are impor- 
tant, moreover, because they will in the long run bear directly on people’s ma- 
terial prosperity. But the problems of tribal economic and cultural realities 
were not built into resettlement policies. Implementation of appropriate miti- 
gative measures has therefore tended to be an after the fact attempt to deal 


with problems on a case-by-case basis. 
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A particular failure of implementation concerns consultation with women. 
This is not helped by cultural norms (though, according to many anthropolo- 
gists, women in Bhil society enjoy a higher status than is the case in the wider, 
Hindu society), and is hindered by language differences. Virtually none of the 
women in the remoter villages speak official state languages. This was a prob- 
lem that we encountered in the course of our work in relocation sites and sub- 
mergence villages. How, under these circumstances, are the concerns and 
needs of women met? Are there staff who have been trained in tribal lan- 
guages? Does consultation draw on accumulated understanding and experi- 
ence of the people’s cultures? 

Gujarat has indicated that it is prepared to provide resettlement and reha- 
bilitation to all the oustees from Maharashtra and Madhya Pradesh who wish 
to take advantage of Gujarat’s policy measures. This could mean the resettle- 
ment and rehabilitation of an additional 15,000 oustee families. There is little 
basis for concluding that Gujarat would be able to achieve such a task. More- 
over, some of the problems of resettlement increase in direct relation to the dis- 
tance between relocation site and original village. To resettle oustees from 
Maharashtra and Madhya Pradesh, other than those from the few villages on 
the border with Gujarat, raises this problem in acute form. 

This brings us again to the core problem. Resettlement and rehabilitation 
have been effected pari passu. The best efforts of Gujarat since 1990 have 
shown that it is possible to get people to move: with the help of committed 
non-government organizations and hard-working, sensitive officials, there is 
real efficiency to the process. But the Bank must ask itself how an accelerated 
process of this kind, supported by neither fundamental planning nor an appro- 
priate time frame, can be said to be consistent with its 1980, 1982, and 1991 
operational directives. When the Bank drafted its policy guidelines in the early 
1980s, it did not envisage the kind of process that has taken place in Gujarat. 

No one can deny that Gujarat has achieved successes in implementation of 
its policies, and it is properly acclaimed for having extended its policy as per 
the 1987 and 1988 government resolutions. The provision of irrigated land to 
the more entrepreneurially minded or market-oriented oustee families could 
secure a long-term economic basis for their lives. This group seems to us, how- 
ever, to constitute a minority of the total oustee population in Gujarat. When 
it comes to the prospects of others affected by the Projects, in the submergence 
area itself as well as along the canal, serious doubts must arise. Given the his- 
tory of the process, and the circumstances within which this process continues 
to take place, the relocation of submergence oustees can no doubt be achieved. 


45 ` . . . . 
For a discussion of the degree to which this aspect of the problem was minimized or overlooked 
see Chapter 5. i 
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As to their rehabilitation, especially with reference to the Bank’s 1980 Opera- 
tional Manual Statement, the 1982 and 1991 policy guidelines vis-à-vis tribal 


peoples, and the overarching policy principle of the 1985 credit and loan 
agreements, serious misgivings must remain. 


The interior of a house in Manibeli, 


a village in the Maharashtra submergence 
zone. The posts and beams are teak. The floor is built up by regular spreading 


of a mixture of cow dung and mud. Walls are made of woven bamboo. The vil- 
lagers make their own roof tiles. 


———— 
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Chapter 7 
MAHARASHTRA 


INTRODUCTION 


THE submergence area of Maharashtra lies in the Satpura mountains. Mani- 
beli is the submergence village closest to the dam site, and is immediately ad- 
jacent to the Gujarat border. But even its lands are relatively inaccessible; be- 
hind the village, forest lands reach up into the hills. 

All of the villages in these hills are tribal. ‘Their economies depend on a 
wide range of resources, including forest and river products, and extensive 
grazing. Much of the forest land is harvested and grazed on a communal basis, 
while many agricultural plots are encroached. As is typical of tribal communi- 
ties in the Narmada valley, the disparity between government administration 
of land and the people’s way of owning and using resources is profound. 

The Tribunal’s 1979 award did not take these social and economic factors 
into account when it made its provisions for Maharashtra oustees. ‘The Bank 
never appraised the kind of information about the tribal people of Maharash- 
tra that could have constituted a basis for policies that would be most likely to 
mitigate the impacts and compensate for losses caused by the Sardar Sarovar 
Projects. 

Lack of adequate appraisal and failure to take account of people's tribal 
characteristics have combined to cause a number of fundamental resettlement 
problems. At the same time, pressure has been, and continues to be, exerted 
on Maharashtra oustees to take advantage of the relatively more generous 
terms of Gujarat’s resettlement policy. The findings of previous chapters (no- 
tably 4, 5, and 6) thus establish the themes for much of what follows here. As 
we shall see, these include the possibility that a large proportion of Maharash- 
tra oustees—perhaps as many as 80 per cent—are faced with some degree of 
dispossession as a result of implementation of existing resettlement policies. 
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POLICY 


The most comprehensive statement of policy for Sardar Sarovar by the Gov- 
ernment of Maharashtra was published in its 1991 Master Plan.' General policy 
objectives were set out, and follow very closely the 1985 credit and loan agree- 


ments. Thus: 
The Resettlement Policy of Sardar Sarovar Project PAPS? in 
Maharashtra attempts to substantially improve their living con- 
ditions while causing minimum disturbance to their social and 
ethnic conditions. . . . PAPS must: 
(i) Improve or at least regain the standard of living they were 
enjoying prior to their displacement. 
(ii) Be relocated as village units, village sections or families in 
accordance with the paps preference, as far as possible. 
(iii) Be fully integrated in the community in which they are 
resettled. 
(iv) Be provided with the appropriate compensation and ade- 
quate social and physical rehabilitation infrastructure including 
the community services and the other facilities which are nor- 
mally available under the various development schemes. (p 4) 


The specific provisions designed to achieve these policy objectives were set 
out in Government of Maharashtra resolutions dated June 29, 1989, and Feb- 
ruary 26, 1992.° The latter resolution tried to clarify entitlement to benefits and 
made minor changes in them. Under the updated 1992 policy, benefits are al- 
located according to whether oustees are classified as “landed” or “landless.” 

“Landed” oustees include those who own land “in occupancy rights” and 
encroachers who encroached prior to March 31, 1978, and whose encroach- 
ments were regularized. As in the 1989 Government Resolution, these 
“landed” oustees are to be allotted a minimum of two hectares of land, as are 
all joint holders.* 

It is in regard to “landless” oustees that the 1989 and 1992 Government 
Resolutions mainly differ; we discuss the probable repercussions of these 
changes below. Under the 1992 Government Resolution, “landless” oustees 


' Sardar Sarovar Project: Master Plan for Resettlement & Rehabilitation of Project Affected Persons of Maha- 
rashtra State, Dhule: Office of the Additional Collector, 1991. 


2 « ” s e >: A 
PAP” or “Project-affected person” is a term widely used to mean an oustee family. 


3 Resolution No. RPA-3188/CR-130/88/ R-5, 29 June 1989, and Resolution No. SSP-3192/R&R/ 
CR-40/R-5, 26 February 1992. 


4 . . . . . . . 
The land will either already be irrigated or the oustee will receive irrigation facilities as a grant- 
in-aid. A joint holder is someone who shares revenue land with the title holder. In many ‘tribal 
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include major sons and major unmarried daughters of “landed” oustees (ex- 
cept those recorded as “joint holders”), encroachers who encroached after 
March 31, 1978 and encroachers whose encroachments were not regularized, 
landless agricultural laborers, village artisans, and persons engaged in non- 
agricultural trades and callings. All these will be allotted on a “first come-first 
served” basis a maximum of one acre of irrigable land if it is available near the 
relocation site and if the “landless” oustee moves with other oustees to the re- 
location site. For those “landless” oustees unable to obtain land under this 
system, a grant-in-aid is offered “to ensure that they acquire stable means of 
livelihood so as to improve or at least regain the standard of living that they 
had prior to their displacement.” Major sons of the “landless” still have no 
status as either “landed” or “landless” and hence do not qualify for any land. 
In accordance with the terms of the Narmada Water Disputes Tribunal 
award all oustees are given the right to choose to relocate in Gujarat or Maha- 
rashtra, and receive house plots and resettlement grants. The 1992 resolution 
established a committee to handle disputes arising under the resolution and 
made ail oustees eligible for an interest-free house-building loan. The 1991 
Master Plan also outlines an elaborate package of developmental programs (see 
pp ili, 61, & 145-51). On the basis of these measures, the Maharashtra Plan ex- 
presses its confidence that: “The resettlement policy in Maharashtra... 


by 


amply ensures the raising of standards of living of all categories of Paps...’ 
(p 5). 

The 1989 Maharashtra policy was the object of much criticism. The most 
serious attacks were directed towards definitions of landed and landless and 
provisions for the landless. It was in response to pressure on these points from 
the World Bank and non-government organizations that the Government of 
Maharashtra formulated the 1992 resolution. Under the 1989 Government 
Resolution major sons were not included as landed or landless oustees and did 
not qualify for land. Since major sons of landed oustees now have legal status 
as landless oustees, they may apply, along with all other landless oustees, to 
receive, on a “first come—first served” basis, one acre of irrigable land. 

The available evidence strongly suggests that a majority of the population 
of the submergence villages will be adversely affected by this policy. The socio- 
economic realities of the Maharashtra submergence villages mean that the dis- 
tinction between landed and landless is virtually meaningless. The Master Plan 
concedes that people termed landless have encroached land, making them 


families there can be as many as 10 individuals holding revenue land on a shared, co-owning 
basis. 

5 Resolution No. SSP-3192/R&R/CR-40/R-5, §(9)(b). 

6 It seems reasonable to suppose that, given the discrimination against “landless” oustees under 
the Maharashtra policy, that group is likely to be more in need of a house-building loan than are 
the “landed.” However, the “landed” are eligible for Rs. 8,000, the “landless” only for Rs. 4,000. 
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_ It records that its oustees are “tribals 


landless only for official purposes (p 10) 
.with hardly any market- 


relying basically on rainfed traditional agriculture . . 7 
able surplus....A major portion of lands have been encroached after 1978 
thus disqualifying the paps from being termed ‘Landed paps’” (p 1). | 

The artificiality of the distinction between landed and landless is well illus- 
trated by the monitoring and evaluation studies carried out in Maharashtra by 
the Tata Institute of Social Sciences in Bombay. The studies show that even in 
the less remote communities of Akkalkuwa there is, in reality, almost no such 
thing as landlessness. Those who do not hold revenue land are cultivating en- 
croached plots of similar size and making the same use of grazing and other 
forest resources as those who do have revenue land.’ 

All of the villages of Akrani District are said to be without revenue lands. 
Major sons of these villagers have no status even as landless oustees and are 
not entitled to land. That major sons constitute a significant sector of the pop- 
ulation is indicated by data collected during implementation in similar villages 
in Gujarat, where major sons make up between 30 and 50 per cent of oustees.® 

Whatever the realities of landlessness are on the ground, one acre, even of 
irrigated land, is widely regarded as a non-viable agricultural holding, and 
would leave the majority of those defined as landless worse off than they were 
before displacement, especially if they no longer had access to river and forest 
products. Furthermore, the number of landless oustees who receive one acre 
will depend on the land available at relocation sites. There is no policy com- 
mitment on the part of the Government of Maharashtra to acquire sites in the 
future that are large enough to accommodate both landed and landless 
oustees, even at the level of one-acre plots. 

Maharashtra sets great store by its offer of training and employment oppor- 
tunities for the landless. For those few who are truly landless these may assist 
rehabilitation. For the vast majority who are only landless under law, but are 
in fact farmers with both family plots and forest resources, these “opportuni- 
ties” represent a fall in economic status—from farmer to laborer. The 1984 
Narmada Control Authority report on land acquisition and resettlement ac- 
knowledged this as a real economic loss, stating that, “For tribals, there is no 
rehabilitation more effective than providing land as the source of livelihood” 
(p 66). This same conclusion is expressed in the writings of many who have 
been engaged with resettlement and rehabilitation of tribal and other isolated 


’ Data for Sindori, Bamni, and Manibeli show that holdings of “landed” and encroachers are of 
the same size. See Tata Report No. 4, June 1989, pp 130-1. See also discussion of Manibeli below. 
? See Chapter 5 above and Nigam data from their R-1 forms showing performance in resettlement 
on a monthly basis, December 1091. See also the Maharashtra Master Plan, p 123. 
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agriculturalists or gatherers. It is also noted by several Bank officials.? Our 
considered view is that the existing Maharashtra policy is in fundamental con- 
flict with the 1985 Bank agreements. While adopting the overarching objective 
from the legal agreement with the Bank, the specific provisions of the policy 
are not capable of securing that objective. 

Some of the consequences of resettlement without measures that take the 
particular. circumstances of tribal and isolated oustees into account caused 
Gujarat to amend and broaden its policy in 1987 and 1988. The present Guja- 
rat policy evolved by a process of testing specific benefits against the objective 
of improving or regaining standards of living. If Gujarat extended its policy 
provisions in order to overcome the probability that under the original provis- 
ions many, if not most, oustees would be unable to regain their previous stan- 
dard of living, then the same objections must be levelled against Maharash- 
tra’s policy. By giving equal entitlements to land to revenue landholders, en- 
croachers, and all major sons, Gujarat went a considerable distance towards 
establishing a basis for compliance with the overarching principle of the 1985 
credit and loan agreements. A policy that offers less than Gujarat, while apply- 
ing to a population with comparable socioeconomic characteristics, is vulner- 
able to the charge of non-compliance. If Gujarat was right to extend its policy 
provisions, then Maharashtra is wrong not to have followed suit. 

This is not only a matter of logic. Maharashtra oustees are threatened with 
resettlement conditions that do not meet their needs. However, they do have 
an alternative. If they elect to resettle in Gujarat, they receive the benefits of its 
_ policies. In that case, all encroachers, landless, and major sons would be 
treated as landed and be allotted two hectares of irrigable land in Gujarat. 
This discrepancy in the policies of the two states compromises the right of 
choice between Gujarat and Maharashtra accorded to oustees by the Tribu- 
nal’s award, the 1985 credit and loan agreements, and Maharashtra’s own 
policy. It is true that the bare right of choice remains, but if the discrepancy in 
land allocations between the two states makes the difference between an eco- 
nomically viable and non-viable agricultural holding, then the choice is hol- 
low. 

Interstate discrepancies in major elements of policy also jeopardize the 
principle of the 1985 credit and loan agreements that “Oustees shall... be 
relocated as village units, village sections or families in accordance with 
Oustees’ preference” (Schedule 3, 1(ii)). When economic survival of some 
members of a family or village is in question, unless all move to Gujarat, there 
is little prospect of fulfilling oustees’ preferences as to the size of group that re- 


9 These include William Partridge and Michael Baxter, both of whom have immense experience in 
India. 
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locates together. Here is a built-in mechanism for fragmenting villages and 
even families. In this way the Maharashtra policy spawns a cluster of difficul- 
ties. 

Maharashtra officials told us that it would be very difficult to make any ma- 
jor changes in their policy. They took the view that its provisions were consis- 
tent with, and to some extent even improved upon, the Narmada Water Dis- 
putes Tribunal’s award. They interpreted the statement in the award that 
“Every major son will be treated as a separate family” (1(3)(i1)) as applying 
only to the provision of grants and amenities, not to the allotment of land. '° 
They also pointed out that they must pay attention to the creation of prece- 
dents that could hamper other development projects. One senior official re- 
minded us that his department would be dealing with 200,000 relocating fami- 
lies that year (1991); he compared this with the total of 2,500 families he antic- 
ipated would be displaced by Sardar Sarovar. He said that in this regard—as 
in several others—the administration in Maharashtra was caught in what he 
referred to as “cross-fire”: if they refused to change their policy, the Narmada 
Bachao Andolan and other critics would insist that people in the Sardar 
Sarovar submergence zone were badly treated, but if the policy were improved 
for them, the government would soon be attacked for mistreating families be- 
ing displaced by other projects. 

Maharashtra’s justification for its policy rests on the terms of the Tribu- 
nals award and the 1985 credit and loan agreements. We have already 
pointed out that these were themselves policy principles and measures that 
arose from a limited set of concerns and an inadequate database. The Tribu- 
nal anticipated the resettlement of less than 500 Maharashtra families, and l 
was not in a position to take account of the socioeconomic and cultural infor- 
mation that policy measures require. As a result; important dimensions of the 
issue are left unaddressed by the Maharashtra policy. It ignores the extent to 
which special provisions are necessitated by virtue of all the Maharashtra vil- 
lages being tribal, and some of them being in extremely remote regions. It also 
overlooks the fact that economic and cultural needs in these villages are met by 
substantial use of forest resources. And it neglects the possibility that there 
may be people who will be impacted by the Projects who are not, according to 
the criteria set out by the Tribunal’s award and the 1985 agreements, given 
any form of compensation.'' These are lacunae in the policy. 

In the Preamble to the 1992 Resolution, the Government of Maharashtra 


10 . . . . . . . 

It is our view that this is a misinterpretation of the award. See Chapter 3 above. 
ul “: . : ; 

For example, families losing less than 25 per cent of their agricultural land but who are depen- 
dent on the submergence area, herders who make seasonal use of submergence land, and mer- 
chants who may lose markets. 
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states that it “has deemed it necessary to amplify and amend” the policy thus 
far in place “with a view to ensuring speedier and harmonious implementation 
of the process of resettlement and rehabilitation of the oustees of the Project.” 
This highlights the fact that a major constraint on implementation of resettle- 
ment and rehabilitation in Maharashtra lies in the tardiness of the adoption of 
a policy and development of the Master Plan.'* Senior officials of the Maharash- 
tra Department of Revenue and Forests told us that in order to begin imple- 
menting the policy all land ownership records would have to be brought up-to- 
date. Lands and houses in the first village, Manibeli, may be submerged in 
1992. In January of 1992 notices were served on five other villages on the 
grounds that, in the event of a one-in-one-hundred-year monsoon, they too - 
could experience some submergence. To correct land records requires an im- 
mense effort on the ground, by officials who are often reluctant to travel to re- 
mote forest villages. Senior officials in Bombay told us: “Two or three years 
elapsed, and we did not manage to do the necessary surveys.” By 1988-89, 
when they were finally in a position to begin surveying, they could no longer 
gain access to villages because of intense opposition to relocation. The basic 
records required for resettlement and compensation do not exist.'* 

World Bank missions suggest that these delays were in part a result of, and 
at the same time encouraged by, the hope that the majority of Maharashtra 
oustees would choose to relocate to Gujarat, where they would receive the ben- 
efits of irrigation in the command area and the advantages of the Gujarat pol- 
icy. The deficiency in land records was noticed by the Bank in April/May 
1988, the first time a World Bank resettlement and rehabilitation review mis- 
sion visited Maharashtra. The mission noted “the necessity of updating the 
oustee survey and land records.” Lack of records was not the only problem. 
Maharashtra still had no resettlement and rehabilitation policy—its 1976 
Resettlement of Displaced Persons Act did not apply to interstate projects like Sar- 
dar Sarovar—and implementation was restricted to encouraging its own oust- 
ees to move to Gujarat. The situation in Maharashtra reported by the April/ 
May 1989 review mission resulted in the Bank imposing as a condition for ex- 
tension of credit for the loan beyond June 1989 that Maharashtra policies 


12 The extent of the delays occurring in Maharashtra are indicated, in part, by the requirements of 
the Tribunal’s award. Within 18 months of publication of the award, Maharashtra was required 
to have told Gujarat the number of families willing to relocate there from Maharashtra (Final Or- 
der and Decision of the Narmada Water Disputes Tribunal, IV(2)(i) & (iii)). The Tribunal also estab- 
lished the timescale for serving various notices under the Land Acquisition Act, 1894. In effect, the 
Tribunal required that this process be completed by 1983. ; 
'3 The 1991 Master Plan states that the Tata Institute has “a separate Computer File on each family 
containing all relevant information” (p 14). This is puzzling since the Tata Institute team told us 
they had not done any work in the 24 villages of Akrani. 
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should meet the requirements of the Tribunal’s award and “legal aspects of 
the Projects.” Maharashtra quickly passed the June 1989 government resolu- 
tion setting out the provisions discussed above. 

In response to Bank pressure, the Maharashtra Government created a dep- 
uty collector in the Dhule District, with special responsibility for resettlement 
and rehabilitation. The appointee, Mr. Maninder Gill, has shown immense 
energy in his dealings with the oustees of the Sardar Sarovar region. Maha- 
rashtra has thereby been able to make progress in what are undoubtedly difh- 
cult circumstances. It-was Mr. Gill, for example, who prepared the Master 
Plan, an impressively detailed account of measures that the government says 
are being and will be taken to compensate and mitigate the Sardar Sarovar im- 
pacts on the 33 Maharashtra villages. He has also managed to negotiate with 
villagers from Akrani who are amenable to possible relocation in Maharash- 
tra. But the deficiencies embedded in the policy make Mr. Gill’s task ex- 
tremely difficult. In the course of this chapter, as we look at the 33 submer- 
gence villages, at what has taken place at Manibeli and Parveta, and consider 
the circumstances at Taloda, we shall see some of the obstacles that stand in 
the way of Maharashtra’s policy achieving “the raising of standards of living 
of all categories of PAPs.” 


AKRANI AND AKKALKUWA 


Thirty-three villages in Maharashtra lie in the submergence area, all of them 
in the remote and hilly land of the Satpura mountains. Sixteen are on the 
south bank of the Narmada, opposite the Gujarat submergence villages, and 
17 on the south bank of the river opposite the first submergence villages of 
Madhya Pradesh. The villages fall in two different administrative districts, or 
talukas: 24 lie in Akrani, and 9 in Akkalkuwa. The population of these districts 
is almost entirely tribal, made up of various Bhil groups including Tadvi, 
Vasava, and Paura. 

Since 1987, the Tata Institute of Social Sciences, Bombay, has been doing 
monitoring and evaluation work under contract to the Government of Maha- 
rashtra, in accordance with the World Bank requirement that each state con- 
stantly provide information to help assess relocation and rehabilitation pro- 
cesses.'* The reports of the Tata Institute provide insights into aspects of vil- 
lage social, economic, and cultural life in the nine villages of Akkalkuwa. In 
particular, their studies of Sinduri and Bamni (completed in 1989), Taloda 
(1991 and 1992), and Manibeli (completed in 1992) proved extremely valu- 


14 . . . . . m 
Maharashtra is required to perform monitoring and evaluation under the Maharashtra Project 
Agreement, §2.10. 
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able to us.'? However, when Tata Institute fieldworkers were ready to extend 
their research into Akrani, opposition there to the dam made data gathering 
impossible. 

This means that for about three-quarters of the submergence villages in 
Maharashtra monitoring and evaluation case studies do not exist. The non- 
government organization active in the area after 1985, the Narmada Dhan- 
grast Samiti based at Dhule, began detailed house-to-house administration of 
a questionnaire. But in 1988 this organization joined the Narmada Bachao 
Andolan, which decided, in August of the same year, to oppose the dam. The 
Maharashtra non-government organizations took the view that house-to- 
house data gathering was inappropriate. Having no detailed surveys of its 
own, the Maharashtra Master Plan for resettlement and rehabilitation of 
oustees has been assembled with the benefit of very limited information. 

Also, displacement in Maharashtra thus far has been on a far smaller scale 
than in Gujarat. There is no equivalent of the Kevadia or the rock-filled dyke 
villages. Nor has the kind of intensive resettlement effort made in the 14 sub- 
mergence villages of Gujarat taken place in any communities of Maharash- 
tra—despite the fact that 16 of them share a submergence schedule with the 14 
of Gujarat. This means that Maharashtra has not generated statistics as part 
of a relocation process. There is no equivalent of Gujarat’s monthly resettle- 


ment up-dates, in which those relocating are classified according to whether 
16 


33 cc 


they are “landed,” “landless,” “major son,” etc 


Conscious of the fact that for Akrani there are virtually no field data, we de- 
cided to visit villages there to assess to what extent they resemble or differ from 
the case studies of Akkalkuwa carried out by the Tata Institute. The Akrani 
villages are divisible into two cultural regions. In the center, contiguous with 
Akkalkuwa villages, the population is predominantly Vasava. The eight vil- 
lages that lie nearer the Madhya Pradesh border are mainly Paura. The Paura 
are closely linked to the Ratthwa of Gujarat, and we were told by some experts 
that they constitute the same people under a different name. 

We visited several villages in Akrani. We held a large meeting at Bhusha, 


15 The strength of the Tata Institute reports comes from their reliance on intensive field work. Data 
for the village studies were gathered during four field trips spread across 18 months (see Report 
No. 4, p 1). The work is guided by social scientists with high academic standards and extensive 
background anthropological knowledge. 

16 The problem of data in Maharashtra is revealed in the extraordinary disparity between the 
Tribunal’s 1979 estimate of 456 oustee families, on the one hand, and 2,464 given in the Maha- 
rashtra 1991 Master Plan, on the other hand. The latter is still no more than an approximation; 
some officials told us that they expect this number to increase to 3,500. Tata Institute researchers, 
in 1992, estimated the number as 2,784. Critics of the project have insisted that it would reach as 
much as 5,000. The Narmada Water Disputes Tribunal Award required that complete oustee lists 
be finalized within 18 months, i.e., by 1981. They are not yet done. 
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attended by more than 200 villagers, including representatives from other Ak- 
rani communities. We also went to Varvali, a Paura village farther down- 
stream. At Bhusha and Varvali, both of which are scheduled for virtually total 
submergence, we spoke with many people who told us that they are now in fa- 
vor of resettling. They showed us their fields, and said that deforestation fol- 
lowed by soil erosion was drastically reducing the productivity of much of their 
land. They also described the difficulty of getting sick patients to the nearest 
doctor at Dhadgaon some 25 kilometers away. 

Some of those who spoke to us at Bhusha told us that they had been promi- 
nent activists in the campaign against Sardar Sarovar, but had now come to 
the conclusion that the resettlement and rehabilitation process might offer 
them an opportunity to secure a better agricultural base. People told us that 
they all work some land, and every family appeared to be dependent on agri- 
culture, though they explained that they supplement this with fish from the 
river and forest products. When we tried to talk to them about these supple- 
ments, however, people said with some passion that they wanted to talk about 
land; their lives, they insisted, depend on their agricultural plots. They evi- 
dently feared that resettlement might entail landlessness. All the oustees we 
spoke to expressed anxiety about Maharashtra’s policies, saying they were not 
prepared to accept resettlement except on the terms of Gujarat’s policy, 

though they were intent on staying in Maharashtra.'’ Even among those who 
have distanced themselves from the opposition movement, and have become 
ready to resettle, the indignation was palpable. 

Leaders from Bhusha and adjacent Akrani villages also told us about the 
problem of tapu lands, those lands that will be surrounded by water but not 
submerged. As we travelled through the steep and rugged hills that make Ak- 
rani such an inaccessible district, they pointed at valleys where flooding by 
Sardar Sarovar will isolate groups of people on headlands and at the foot of 
steep hills, causing some hamlets to be almost completely cut off. They showed 
us Savardigar, where they said 100 families will be marooned; Bhamana, with 
105 families; then Udadia, with 110 families. They also talked to us about 
Tinasmal, where a whole village of 60 households will, in their opinion, be- 
come a non-viable community. 

As we travelled through this terrain, and listened to the kinds of difficulties 


'7 The Maharashtra Master Plan is confusing in the data it gives for Akrani. For Bhusha, Annexure 
II gives 131 landholders, no encroachers, and 29 major sons. The number of landholders in all vil- 
lages of Akrani totals 855. Whereas Annexure XVIII lists no landholders in Akrani district and 
855 encroachers. This seeming contradiction may be explained as one of the many consequences 
of the basic lack of information at planning stages. Maharashtra officials told us that originally the 
government had not realized that the whole of Akrani is “government forest,” and hence the 
oustees must be encroachers. This provides the basis for oustees’ anxieties on this score. 
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that Akrani leaders anticipate, we could see how a sense of injustice might eas- 
ily arise. Everywhere the land is steep and fractured, with virtually no roads, 
and footpaths that depend on stream crossings and access along the lower 
parts of the valleys. To survey such a place would be an immensely difficult 
task. Yet to proceed with implementation, or even the design, of policy without 
detailed and accurate surveys is to invite a plethora of real problems. Officials 
working from topographical sheets and desktop data are unable to gauge the 
nature and extent of impacts. The resulting anomalies go to the very founda- 
tion of people’s social and economic lives. The people of Bhusha, anxious as 
they are to cooperate with Nigam officials and non-government organization 
workers who support resettlement and rehabilitation, were bewildered about 
the apparent unfairness of the process. At every meeting we had with them, 
they restated their view that a policy that did not recognize everyone as 
landed, and did not acknowledge the rights of those marooned on tapu lands to 
be given full oustee status, was unacceptable to them. 

We also visited villages of Akrani where the people maintain an adamant 
opposition to Sardar Sarovar, many insisting that they would never relocate. 
We spoke to people at Bilgaon, Sawarya, Kherdi, Mal, and Junmana. At 
Kherdi and Mal there was great uncertainty about the extent to which the vil- 
lages might be affected by submergence. The people of Mal, for example, said 
that they had originally been told that ten landholders there would be affected, 
and showed us where the survey had identified fields that would be flooded. 
They pointed out to us that other fields, at lower elevations, were said to be 
above the Sardar Sarovar reservoir. They also said, however, that subsequent 
information had reached them according to which none of the Mal landhold- 
ers would be affected by the dam. In Kherdi people took us to fields which 
they had heard were to be submerged, and showed us others, farther down the 
hills, which were supposedly not to be submerged. In fact, Kherdi, like Mal, is 
a village high in the Satpura hills, and according to 1988 government data has 
only one hamlet which will be partially affected, with a total of 12 potential 
oustees. 

People in these Akrani villages asked us what really was going to happen. 
They said that no officials had ever described to them the possible impacts of 
the dam. They also expressed anxieties about possible afforestation. All their 
villages are said to be “forest villages”; all of the families living in them are 
considered to be encroachers. They feared that the planting of trees in the 
catchment area of the dam might result in their losing land. In three of the vil- 
lages, we asked people if they had ever been to the Dhadgaon forestry office, 30 
kilometers away, to look at plans. They told us this was something they could 
not imagine doing. 

After leaving the higher villages of Kherdi and Mal, we walked down to 
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Junmana, a village of 60 households close to the banks of the Narmada. Here 
we also met with oustees from Shelda, the next Akrani village downstream. 
People told us about their economic system, describing how they live on a mix- 
ture of subsistence farming and gathering, supplemented by the sale of fish 
and forest produce at Dhadgaon market. They were sure that their lives were 
far more secure here than they would be at any relocation site, whether in 
Gujarat or at Taloda, the site in Maharashtra that had been shown to some of 
them by the government. 

We suggested that their fields were suffering the consequences of deforesta- 
tion and erosion, as the people at Bhusha had reported, and that therefore life 
in the submergence zone must be unacceptably hard. They would not agree. 
They pointed out that the supply of fodder, fuel, and fish meant that in any 
case it was not a question of replacing agricultural plots. They gave us the 
prices they get for fish, identifying four different species. They explained that 
they fish all year round, stopping only during the monsoon, when. they need to 
spend all their time preparing their land, or when harvesting. They agreed 
that their population had increased, some of the elders saying they thought it 
had trebled in their lifetime. Yet they insisted they were still able to live well 
on the same resources as had always been available to them. Men and women 
alike spoke of the mixture of social and economic “freedoms” that they en- 
joyed. They said, quite simply, they could not imagine leaving their forest and 
their river. 

_ They agreed that medical and educational facilities were very poor. But 
this was something they hoped could be corrected in the places they now lived. 
A woman from Shelda said: “Suddenly the government is so concerned about 
us, about our health and about our schools. Since they are so concerned, they 
can make sure we get a doctor and a teacher here.” 

The villagers’ insistence that their economy is strong was endorsed by what 
we could see for ourselves. At Junmana we saw buffaloes, animals that are 
kept for milk and which require relatively high quality grazing. The houses 
were large and well maintained. In their storage lofts were baskets full of 
grain, and bundles of forest produce. The people looked healthy. 

These signs of material wellbeing, reinforced by many indications of cul- 
tural strength, were evident in all the Akrani communities we visited, includ- 
ing Bhusha. Indeed, the leader at Bhusha who made a special point of taking 
us to see some of his land that is suffering from deforestation and erosion, had 
the largest and best equipped house we saw in any of the tribal villages we vis- 
ited throughout the Sardar Sarovar submergence zone.!® In these important re- 


18 . . . . . . 
Our largest meeting in Akrani took place in this house. Without crowding, at least 250 people sat 
on the floor. 
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spects, our visit to Akrani is consistent with the descriptions we find in the 
- Tata Institute reports on Sinduri and Bamni, Akkalkuwa villages for which 
detailed data are available. There appeared to be extensive reliance on forest 
and river produce, strong cultural ties with the land and an overarching sense 
of distinct cultural identity. 

We noticed during our visits to Akrani villages that Paura leaders were ar- 
ticulate and outspoken, and that their households showed many signs of strong 
Hindu influence—the most striking, perhaps, is the way in which Paura 
women observed Hindu conventions.'? This may explain why some leading 
families are inclined to look to resettlement and rehabilitation as a way of 
building on social and economic changes that are already taking place. 

The Bhil villagers of the least accessible parts of Akkalkuwa and Akrani, set 
in the central region of the submergence area of Maharashtra, are being 
strongly encouraged to consider relocating to Gujarat. Both Nigam officials 
and the Anand Niketan Ashram have been arranging for truck and bus loads 
of oustees from these remote villages to visit Gujarat sites. They also arrange 
for oustees to see the dam site—to persuade them that the project is inevitable 
and that they must reconcile themselves to being displaced. These tours are a 
consequence of the policy gap between Maharashtra and Gujarat”’—the lack of 
benefits available to oustees under Maharashtra policy is the source of Guja- 
rat’s attraction for Maharashtra oustees who might otherwise far prefer to re- 
main in their home state. 

These pressures arising from policy differences ‘effectively nullify choice, 
and in so far as choice is part of the implementation of policy defined in prin- 
ciple by the Tribunal’s 1979 award and 1985 credit and loan agreements, can 
only be said to offend the spirit of the agreements: the oustees’ right to choose 
between Maharashtra and Gujarat for resettlement is compromised. 

This recurring problem of policy is inseparable from the associated lack of 
information. The Tribunal established measures to protect families potentially 
to be submerged by the Sardar Sarovar reservoir. We have seen that the Tri- 
bunal underestimated the total number involved, but it did at least alert others 
to a potential problem. The Tribunal did not go into the cultural characteris- 
tics of the submergence communities, but census returns establish that the vil- 
lages of the Satpuras are to all intents and purposes 100 per cent tribal. By use 
of census returns and topographical maps, the basic information about the 
dam can generate some sense of the scale of the impacts on these tribal com- 


19 At Bhusha, the Akrani village where Paura leadership is especially strong, we were told that it 
was not appropriate for us to ask questions about the women’s opinions. R 
20 The struggle between the Nigam and Narmada Bachao Andolan to influence the people also 


contributes to this pressure on people in Maharashtra. 
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munities. Neither original nor field research was required for the Bank to es- 
tablish a first measure of the problem; it would have been easy enough to rec- 
ognize that several thousand tribal people were at risk of being forced to relo- 
cate. 

Bank policy at the time, 1980 to 1985, directed that careful attention be 
paid to the impacts of involuntary relocation, especially on tribal populations. 
Yet no special studies of Maharashtra villages were required by the Bank. The 
1983 and 1984 missions conducted by Professor Scudder did not include visits 
to Maharashtra villages. The Tata Institute work, begun in 1987, gives an in- 
dication of the dimensions of the problem. By that time, however, everyone— 
including Tata research directors—inevitably had to attempt to fit research to 
the terms of the existing policies, as established by legally binding agreements. 
We saw for ourselves that in Akrani the implications of policy discrepancies 
are even more striking than in the case of Akkalkuwa. The entire resettlement 
and rehabilitation exercise in Maharashtra suggests an ex post facto rationaliza- 
tion. 3 

Opposition to Sardar Sarovar has been particularly intense in Maharash- 
tra. Medha Patkar, who in 1988 became the central figure in the Narmada 
Bachao Andolan, first chose Dhule as a base, and then Akkalkuwa villages. 
Resistance by villagers to surveyors and other government officials, as well as 
to Tata Institute field workers, has limited what could be achieved. But this 
limitation arose only after 1988. Bank policies and principles set out in 1980 
and 1982 provided an opportunity to, and indeed, imposed an obligation on 
the Bank to ensure that appropriate studies were done, especially in the tribal 
villages of the remoter regions. 

On the basis of what we were able to see in the course of our review, and 
with the help of the Tata Institute reports, a central conclusion is inescapable: 
the implementation process in Maharashtra fails to comply with both the 
spirit and the letter of many of the most important of the Bank’s own princi- 
ples. 


MANIBELI AND PARVETA 


Implementation of resettlement in Maharashtra began in the mid-1980s by 
moving some oustees from the Akkalkuwa village of Manibeli to a relocation 
site in Gujarat, near the village of Parveta. As we shall see, the rationale be- 
‘hind the move was to a large degree based on the belief that cultural and eco- 
nomic ties between the people of Manibeli and their neighbors in adjacent re- 
gions of Gujarat would facilitate the process. As we shall also see, however, in 
the early phases of relocation the people were not given a choice between 


MAHARASHTRA 151 


Gujarat and Maharashtra for relocation, while policy discrepancies subse- 
quently continued to minimize the reality of any such choice. 

Manibeli is made up of four hamlets, each of which is composed of a set of 
related households who trace a common ancestral lineage. According to the 
oral histories of the lineages, ancestors of the households of two of the hamlets 
came to Manibeli six generations ago. In fact, migration to Manibeli has been 
from two different directions—from other parts of Akkalkuwa, the administra- 
tive district in which Manibeli is one of nine submergence villages, and from 
across the river in Gujarat. Akkalkuwa immigrants have for the most part 
been Vasava,whereas Gujarat immigrants are Tadvi.*! Each of the two tribal 
groups acknowledge the other as having a right to clear and cultivate land, 
which, over the years, has also been extended to men who, unable to pay bride 
price, have come to live with their wives’ families.2* The Tadvi and Vasava did 
not permit other groups to farm in Manibeli. Cattle-grazers and temple priests 
were invited to settle in the village, but “never had the sanction to clear land.” ` 
Cattle-grazers, although they were invited to take care of the community’s ani- 
mals, “remained landless in the past five generations.””? 

Although the Vasava and Tadvi have shared the village and adjacent re- 
sources for several generations, they nonetheless are strictly endogamous: 
marriage between the two groups is forbidden. Also, Tadvi will take neither 
food nor drink from Vasava. This concern, often referred to as “beti and roti,” 
women and bread, is integral to community life in all submergence villages. It 
has many implications for community functions. Tadvi, for example, have re- 
sponsibility for preparing food for feasts at which both Vasava and Tadvi are 
expected to attend. It also has many implications for resettlement and rehabil- 
itation. The two groups have marriage links that head in different directions, 
and the “beti and roti” proscriptions invite the possibility that resettlement for 
the two sub-communities might follow the apparent divide. 

The history of Manibeli also provides understanding of land use and the 
place of encroachment in the community’s economy. Before 1917, Manibeli 
was part of an estate recognized by the British and known as the Kathi. In 


2! For these and other details of the evolution of Manibeli community see: Tata Institute of Social 
Sciences, Resettlement and Rehabilitation of Manibeli People in Parveta: A Process Report, Monitoring and 
Evaluation of Resettlement and Rehabilitation of Sardar Sarovar Project Displaced in Maharash- 
tra, Report No. 16, February 1992, p aff. 

22 All the Bhil communities of the submergence area are strongly patrilineal and patrilocal. This 
means that a woman leaves her father’s home on marriage and takes up residence in the home or 
the hamlet of her husband. This is the basis for concern about marriage circles which is a theme 
running through monitoring and evaluation reports. 
23 Tata Institute Report No. 16, p 7- 
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Kathi villages, there were two types of cultivators.” One of these was granted 
permanent occupancy rights and was recorded as a landowner in village re- 
cords. These were the kathedars, and they paid taxes to the estate. The second 
category of cultivators held land by virtue of an 11-month contract between 
themselves and Kathi chieftains. They paid an annual rent and were entitled to 
use as much land as could be tilled with two bullocks.”” These contracts were 
not recorded, but were negotiated verbally. Both Tadvis and Vasava culti- 
vated their lands under this double system of tenure. Distinctions between rev- 
enue land and encroached land did not arise; and everyone had a right to culti- 
vate the forest as their needs dictated. 

In 1975 Maharashtra introduced the Private Forest Acquisition Act. ‘Through 
this Act they took possession of the forest lands of the Kathi estates, and pro- 
ceeded to “regularize” land ownership and land use. Under the terms of this 
Act, all people who had been cultivating lands prior to 1975 were entitled to 
ownership rights. All land not registered under the Act by 1978, and any land 
taken into cultivation after that date, would be deemed “encroached.” How- 
ever, the Tata Institute report states that this was “not properly implemented 
in a large number of cases” (p 7). This was the beginning of an increasing di- 
vide between administrative perceptions of ownership on the one hand, and 
the people’s practices on the other. The Tata report notes: “As far as the 
people were concerned, they owned all the lands they cultivated. But accord- 
ing to the government, the people [held and used] two categories of lands, 
own[ed] and encroached” (p 7). | 

Despite the distinction between kathedars and contract land owners, the ac- 
tual area under cultivation differs little between the two. Each Manibeli 
household cultivates between two and three hectares. Other rights and re- 
sources—forest land, grazing, and.access to the river—are held in common. In 
these important respects Manibeli exhibits the characteristics typical of tribal 
villages of the submergence area. Different Bhil groups share a village, while 
maintaining a strong sense of cultural distinctions. Within their joint commu- 
nities resources are distributed and used in ways that establish a broad equal- 
ity in standards of living. 

The Government of Maharashtra is aware of the land use patterns of the 
people of the submergence villages. Its 1991 Master Plan refers to some of the 
distinctive characteristics of these people. It recognizes that the population is 
mainly tribal and lives “on rainfed traditional agriculture.” And it observes, 
as we have seen, that “A major portion of lands have been encroached after 
1978” (p i). It seems to recognize that these people are bound to be economi- 


24 See Tata Institute Report, No. 16, p 6. 
2 The rent was known as aut, or “pair of bullocks.” 
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cally worse off under a policy that offers only the possibility of one acre of land 
in an area with no opportunity for future encroachment to supply the needs of 
subsequent generations (pp 11 and 15). 

The Master Plan goes on to say also: “Education standards are dismal and 
health facilities appalling. Every year there are a number of deaths due to wa- 
ter contamination” (p i). Villagers from Manibeli told us that their educa- 
tional facilities were limited. We saw for ourselves that communications to the 
village are difficult, and we were told that they are much worse during the 
monsoon. On the other hand, Manibeli people told us that they do not have to 
worry about getting enough food and other things they consider essential, and 
that they do not feel that their health has been any worse than that of people in 
other places they have visited. When we asked monitoring and evaluation 
agency field workers about medical problems in Manibeli and other Maha- 
rashtra submergence villages, they told us that the evidence available to them 
suggested strongly that water-borne diseases constituted a far more serious 
problem outside the submergence area, in villages higher in the Satpura hills, 
than in those adjacent to the Narmada. They said that people of the submer- 
gence villages tended to be comparatively healthy. 

Descriptions of Manibeli are often colored by rival points of view. Those 
who oppose Sardar Sarovar seek to show the strengths of submergence com- 
munities like Manibeli; those who support the Projects emphasize the weak- 
nesses of the villages’ social and economic conditions. Such social scientific 
data as we were able to find, however, and the judgments of the Manibeli 
oustees who discussed their lives with us, create the impression that Manibeli 
has been a successful community in the past. The difficulties of isolated village 
life are real enough, but the urgency that has surrounded resettlement has cre- 
ated a widespread tendency for those who implement the Projects to exagger- 
ate hardships. . 

Extensive clear cutting of forests in the Manibeli area, after 1975, seems to 
have been the first indication to people there that Sardar Sarovar was to be de- 
veloped. In 1980, village leaders were summoned to meetings at which officials 
told them about the probable submergence of the village. Apparently people 
were not asked to discuss the implications of this, and there were “no consulta- 
tions.”2° Between January and July 1981, the first notices under Section 4 of the 
Land Acquisition Act were served in Manibeli, and the first compensation for 
lands acquired was paid in 1984—though most compensation awards were 


processed in 1987 and 1988.77 


26 See Tata Institute Report No. 16, p 12. 
27 Compensation was paid in a single instalment. According to the terms of the policy, 50 per cent 
was set against the cost to the government of the land allotted to the oustees. Apparently the 
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Manibeli villagers say that they were bewildered by what they were told 
about resettlement and were unhappy about the compensation being offered to 
them. In 1984, amid tension and confusion, the first relocation of Manibeli 
oustees took place. The problem of major sons and encroachers, along with in- 
dignation about the compensation package even for those who were eligible, 
gave rise to many questions. In their summary of this period of Manibeli his- 
tory, the Tata monitoring and evaluation researchers note that: “The lower 
level government personnel had no idea about [what answers to make to] the 
questions to which people wanted answers. The senior officials were not 
around to give them the answers” (p 14). 

In the first phase of resettlement and rehabilitation (1980 to 1985), the as- 
sumption was that Maharashtra oustees would more or less automatically re- 
locate to Gujarat. Although the 1979 award stipulates a right for oustees to 
choose between Gujarat and their home state, there was no attempt to estab- 
lish relocation sites in Maharashtra itself at that time. 

As early as 1980, degraded forest land near the Gujarat village of Parveta 
was identified as a possible location for resettlement and rehabilitation of 
Manibeli oustees. This was an extensive area, allowing the possibility for re- 
settlement of a substantial proportion of Manibeli families, with the possibility 
of whole hamlets relocating together. Since Parveta is situated in southeast 
Gujarat, some 35 kilometers from the Narmada, it was thought that relocation 
there would be within the Tadvi culture area, and therefore facilitate good re- 
lations with host villages. 

Parveta therefore came to be seen as a site with many possibilities for suc- 
cessful resettlement and rehabilitation, at least for the Manibeli Tadvi. From 
the start, however, Vasava families of Manibeli were not enthusiastic about 
Parveta. They had few links with the Gujarat side of theriver. Also, a large 
proportion of Vasava were encroachers, and did not qualify for an allotment of 
land in Gujarat at that time.”® | 

Of all the Gujarat relocation sites, Parveta is the most studied. This is in 
part the result of its having been established early. Social scientists with World 
Bank missions visited the site from 1983 onwards, and researchers from both 
the Centre for Social Studies, Surat, and the Tata Institute have conducted re- 
search among Parveta oustees since 1987. Parveta has also been a focus for 


people did not realize that this was the case, and it “came to them as a rude shock, when they 
eventually learned that the GOM [Government of Maharashtra] had transferred this money 
through its Treasury Office to the GOG [Government of Gujarat] in lieu of the land 
allotted. . . according to the NWDT [Narmada Water Disputes Tribunal] provision” (Tata Insti- 
tute Report No. 16, p 13). 

*8 After 1988 the revised Gujarat policy meant that they did qualify, but only for land at a site in 
Gujarat. 
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much non-government organizational activity, and has become a place to 
which visitors are often taken to be shown the various aspects of the rehabilita- 
tion process. The Government of Gujarat arranged for our review team to visit 
Parveta during the first stage of our work in India. 

When the first few Manibeli oustees came to Parveta in 1984, land was al- 
lotted on a first-come first-served basis. ‘This measure was adopted to encour- 
age oustees to move rapidly, despite the fact that facilities at Parveta for oustee 
families consisted of temporary shacks, limited water supplies, and no culti- 
vable land. This is now said to have “invoked a feeling of bitterness and rela- 
tive deprivation among many at Parveta, as well as in Manibeli, and continues 
today.” ” 

The first years at Parveta appear to have been beset by great difficulties. 
Pumps for drinking water were not kept working and development of infra- 
structure was slow. People were faced with converting unworked government 
forest land into fields. Removing stumps and rocks absorbed their energies and 
resources. The subsistence allowance of Rs. 15 per day for 25 days of each 
month for their first year at Parveta was insufficient to meet the costs of pur- 
chasing food and clearing land. Sixty Manibeli oustees qualified for Parveta 
land in 1984; by 1990 42 had been given land, but only 18 had managed to 
start cultivation. A further ten attempted to clear their land, but never suc- 
ceeded in removing the stumps and rocks. Fourteen had judged the land too 
intractable to be worth even trying to convert it into arable fields. 

Relocation from Manibeli took place in stages. First, a small number of in- 
dividuals moved to Parveta and began to establish an agricultural base and 
accommodation. Subsequently, families moved their houses to Parveta and 
women and children moved out of Manibeli. Where they were able, even 
oustee families who had moved their houses left one or two family members in 
Manibeli in order to continue to cultivate their fields there. The relocation 
process, from first attempts to clear land to moving of houses and household 
goods, took approximately five years. Those who relocated in 1984 completed 
the full process by 1989. A second group of oustees began to clear land at Par- 
veta in 1985. Most of these moved their houses by 1990, though a small num- 
ber continue to spend much of their time at Manibeli. Subsequent groups, who 
moved in 1986 and 1987, have not all completed ae relocation process. In 
January 1992, there were still 70 houses at Manibeli.°? 

After 1988, when opposition to Sardar Sarovar began to increase in inten- 
sity and Manibeli became one of the main centers of activity, relocation of 


29 For a discussion of this process, and some of its consequences, see Tata Institute Report No. 16, 


pp 16-17. 
30 Nigam estimates put this number at 80 (submission to the Independent Review, April 29, 1992). 
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oustees. to Parveta achieved symbolic importance. Activists urged villagers in 
the submergence area to oppose the dam, and encouraged them not to relo- 
cate. On the other.side, Nigam officials and some Gujarat non-government or- 
ganizations urged them to resettle. Each oustee who accepted land at Parveta 
was seen to represent a political achievement for the Nigam; oustees who re- 
fused land or returned to Manibeli were said to represent the effectiveness of 
the anti-dam campaign. Inevitably charges of bribery and intimidation flour- 
ished in this symbolic tug of war. Oustees’ individual preferences and needs 
could all too easily be obscured by the political storm in which the entire reset- 
tlement and rehabilitation program had become engulfed. This storm reached 
a climax in March 1992, when 38 houses belonging to families who had relo- 
cated to Parveta were removed from Manibeli. This was done by a large group 
of Gujarati oustees (estimated by some to be as many as 400), who— 
accompanied by government officials, workers from several Gujarat non- 
government organizations, supporters of the Sardar Sarovar Projects, and pro- 
tected by several hundred police—after being confronted by Narmada Bachao 
Andolan activists, moved into Manibeli, and carried out dismantling and re- 
moval of house materials. 

But resettlement problems at Parveta predate the rise of the anti-dam 
movement. In 1988, the ‘Tata Institute reported unusually high mortality rates 
among Manibeli oustees, especially children, for the first years of relocation. 
Eleven out of 17 deaths were of children less than 4 years old. Their 1992 re- 
port, in a reconsideration of the 1988 events, tentatively attributed the deaths 
to a number of causes: 


» Low birth weight and the consequential nutritional deficiency 
related illnesses and measles seem to have resulted in most of 
the infant deaths. Life in a very different environment, and poor 
water quality might have contributed to the deaths. Caloric and 
protein intake of the Parveta people was relatively low. (p 52) 


The ‘Tata Institute 1988 report created a stir. Several Nigam officials referred 
to its findings with great skepticism when they discussed Parveta with us. The 
researchers themselves told us that they did not claim to understand all the di- 
mensions of the morbidity rates they noticed, and in any case had great diffi- 
culty in putting together benchmark data for the years preceding relocation. 
But they point to the ad hoc character of implementation during the first years 
at Parveta, and their account of the land and water problems by which the 
oustees were, in the early stages, bedeviled, is clear enough. 

In a memorandum of May 29, 1989, to Michael Baxter, Professor Thayer 
Scudder wrote of “a very serious deterioration” in relocation and rehabilita- 
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tion, both vis-a-vis policy and implementation, between 1984 and 1989. He de- 
scribed conditions at Parveta, observing that economic pressures on oustees— 
in large measure as a result of the intractability of the forest land they were 
allotted—have caused them to take money from their house compensation in 
order to deal with the land problem. He noted: 


One result of this is that quality of housing is below that in their 
village of origin. In this case people who were willing to move 
early, and hence should be “congratulated,” will end up the 
most indebted. Obviously if they had known the price of govern- 
ment land at the time, they would have opted for purchasing 
private land.*! 


The evidence strongly suggests, therefore, that the resettlement and rehabilita- 
tion policy was not, at least until 1989, implemented in a way to minimize 
hardship and suffering. The question arises: has the new policy and its imple- 
mentation, from 1989 to the present, redeemed this set of failures? 

We have seen evidence that workers with non-government organizations 
and Nigam officials have sought to ease difficulties. The Tata Institute 1992 
report®” noted the central role that both government and non-government 
agencies continue to play at Parveta. Basic services now function well and are 
keenly appreciated, especially the school. The provision of Gobar gas plants 
has eased the problem of firewood for a number of families. Income from wage 
iabor, at the dam site and from sugar cane harvesting, has buttressed the agri- 
cultural economy. The Tata Institute report also noted that: “Most of the men 
and women found the productivity potential and actual crop yield of Parveta 
land, as being superior to the land in Manibeli” (p 38). 

But fundamental problems, in both social and economic aspects of life at 
Parveta, continue. In 1991, 80 per cent of Parveta families borrowed money 
(between Rs. 1,500 and Rs. 3,000) to buy agricultural inputs and “to meet the 
shortfall in consumption” (p 47). As a result of people being settled in the Par- 
veta area from other project-affected villages, shortage of grazing land in the 
area had become acute.’ The problem has been alleviated in the short term by 
a reduction in animal herds and conservation of crop stalks for use as fodder. 
Some have said that this may not have been at too great a cost to the people, 


3! Professor Scudder also recalls in this memorandum that in 1985, according to the Government of 
Gujarat “water supplies were in fact polluted and dysentery present” (p 3, I(2)). 


32 Tata Institute Report No. 16. 
33 1991 Nigam schedules for relocation show 102 families relocating to Parveta from Gujarat vil- 


lages, of which g2 are from Gadher and 10 from Vadgam. 
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though it is an element in the shift towards cash-oriented agricultural econom- 
ics, which is in turn allied to the debt issue. The consequences of this set of 
changes will take some time to reveal themselves. 

In conformity with the requirements of the 1985 credit and loan agree- 
ments, the monitoring and evaluation team at Surat has been collecting data, 
through the use of standard questionnaires, on resettlement and rehabilitation 
at relocation sites. Their 1991 report is a survey of five long-term resettlement 
sites and includes Parveta.°* We have reservations about the representativeness 
of their findings, since the Parveta results are based on a sample of only 23 re- 
spondents out of a total population of approximately 100 families. However, it 
can at least give us an indication of the types of problems residents are facing. 

All respondents rated Parveta worse than their original village for drinking 
water, cremation ground facilities, possibilities for keeping livestock, and op- 
portunities for casual labor. Although forest labor and milk cooperative socie- 
ties have been set up, only one person among those surveyed had become a 
member. Other services that were rated worse by the majority of respondents 
included medical and transport facilities. Education facilities were generally — 
rated higher at Parveta than at villages of origin. The Surat questionnaire also 
asked about relations between Parveta ousiees and host villagers. They found 
that about half of those asked “are yet to develop social relations.” The report 
observed that the host village is two kilometers away, and that, “The social 
groups are also dissimilar. They were quite unknown.to each other” (p 47, see 
also p 45). This is remarkable given the widespread belief that for the Tadvi of 
both Manibeli and Gujarat dam-site villages relocation to Parveta has the im- 
mense advantage of being within existing cultural, economic, and marriage 
circles.” Nonetheless, it is striking that the report’s authors, in comparing Par- 
veta with the other four resettlement sites in the survey, conclude that “the 
ousiees of Parveta are least happy among them all and have many com- 
plaints” (p 57). 

The 1992 ‘Tata report, based on a large number of interviews and having 
given credit for recent improvements, concludes: 


Parveta is a classic example of how a resettlement should not be 
done. . . . People were shifted first and the basic infrastructure 
created later. ...Land was being cleared for over three years 
which made proper cultivation in the initial years very difficult. 


** Monitoring & Evaluation of Resettlement And Rehabilitation Programme for Sardar Sarovar (Narmada) 
Project, Report No. 13, April-September 1991. 

*° The survey results indicate that there are probably problems with soil fertility and religious ob- 
servance, but the data-are too scanty to be conclusive. 
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At least 15 per cent of the households received lands that were 
not good for cultivation. Seven years after shifting, these house- 
holds could cultivate only parts of their land. Those persons 
who were landless or had their lands under “tapu” condition in 
Manibeli, were given land five years after they shifted to Par- 
veta, and that too in Lunadra [3 kilometers from Parveta] and 
Siyadra [10 kilometers from Parveta]. The major sons are being 
given lands in Lunadra and Siyadra....The prolonged social 
and economic disorganization that was created by the ad-hoc 
resettlement process has had a telling effect on the morbidity 
and mortality condition of the people. Seven years after the first 
batch of people left Manibeli, nearly 50 per cent of the house- 
holds still continue to remain in the village itself. (p 81) 


We also received, from Parveta, a submission that expresses women’s expe- 
rience. It is in the form of a letter to our review, and includes (in translation) 
the following: 


The government wanted our land to build Sardar Sarovar Dam 
and some of our men agreed to move to Parveta village in 
Gujarat. Since then, we have known only grief and the strain of 
trying to build our lives in an alien place. 

This village, Parveta, is different from Manibeli. Earlier, we 
lived by the river, and the forest was close by. Our children 
would take cattle to graze and make them drink from the river. 
We could go to the forest and get wood. We could catch fish in 
the river. We got so much else from the forest—bamboo with 
which to build, fiber to make rope with, food to eat, all kinds of 
herbs, and animals to hunt. Now all that is gone and we are 
poor. Here we do not have the forest. Where do we go to get 
wood, fodder, or fiber? Instead of wood, we have to burn jowar 
stems. We were used to plenty. Now we have to work all day to 
gather what was earlier easy to come by... . 

We now have to pump water for all our cattle and goats. And 
the pump itself—how can it replace our wide, freely flowing 
river where we could bathe and wash and drink?... 

The soil in Parveta is different from Manibeli. The land here 
calls for water, fertilizer, and pesticides which we haven't used 
before. We need money for this, but since we do not have titles 
to the land, it is hard to get loans. . . . If we manage to buy all 
that the land demands, we have to spend much more time in the 


160 SARDAR SAROVAR 


fields than before, weeding and spraying pesticides several 
times. . . . Forty households moved from Manibeli to Parveta. In 
our first year here, we watched 38 of our children die... . Now 
we live far away and, though Parveta is by the road, we cannot 
go home, because it means spending money for the bus. So only 
men travel; we cannot. We have to stay in Parveta where our 
presence is resented by the people who live here from before. We 
lived in the mountains. Parveta is on the plain and flat so you 
see everything around. In Manibeli we could defecate when we 
wanted to; the hills would hide us. This is one of the many free- 
doms we have left behind. Here we have to wait until dark or 
rise before dawn. 

We have to live here now in this land where we and our chil- 
dren go hungry, even though we get no rest from work. The 
promise of new wealth lured our men, but we now wish we had 
stayed behind in Manibeli, among the people and on the land 
we call our own. 


When we visited Parveta ourselves, in October 1991, our hosts there, nota- 
bly the president of the Gujarat Chamber of Commerce and workers from non- 
government organizations helping to provide services at the site, told us that 
all was well. They said that the people at Parveta were all very happy. In sub- 
sequent discussions with a Nigam official with extensive experience of Parveta, 
we were told that it was a relocation site “with no problems.” Later in the 
course of our review a government social worker at Parveta insisted that the 
community was “free from difficulties.” 

During our visit to Parveta, the review team divided. While three of us were 
taken on a tour of various facilities, one member, finding himself surrounded 
by villagers, asked a number of informal questions about economic conditions 
there. Several of the older men spoke of their dissatisfaction with the land and 
many expressed their concern about increasing indebtedness. There was, evi- 
dently, a willingness to speak of problems, but this occurred only in an infor- 
mal setting. 

It is perfectly understandable that officials who feel accountable to outside 
agencies should seek to emphasize their success, and minimize appearance of 
failure or non-compliance. Yet available evidence on Parveta is overwhelm- 
ingly negative. Supporters of the Sardar Sarovar Projects, including Arch 
Vahini workers and members of other pro-dam non-government organiza- 
tions, subsequently told us that Parveta was known to be suffering from funda- 
mental problems, which in substantial measure they attributed to the initial 
choice of land and a policy change in midstream. They also emphasized that 
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implementation at Parveta had presented a succession of difficulties, giving 
rise to the confusion and improvisation that the Tata Institute report detailed. 

Neither the circumstances of resettlement nor the process of rehabilitation 
at Parveta thus far indicate that people there have achieved a standard of liv- 
ing equal to that which they left behind in their submergence villages. More- 
over, in so far as the policy states that this should occur promptly, it is impor- 
tant to point out that the disturbing consequences of the policy and its imple- 
mentation are noted and emphasized in the Tata Institute 1991 and 1992 
monitoring and evaluation reports, seven years after the first Manibeli oustees 
began to relocate. 

Genealogical and household data for three of the four hamlets of Manibeli 
show that in each there are individuals who qualify for land under the Gujarat 
policy but have not yet been allotted or have rejected land at Parveta. They to- 
tal 36, and are for the most part Vasava.” Some of those who continue to refuse 
to accept the resettlement and rehabilitation package that has been offered to 
them have houses that are threatened by submergence in the 1992 monsoon.°’ 

Critics of Sardar Sarovar continue to say that immense pressure is being 
put on Manibeli oustees to continue the relocation process at Parveta. The 
Maharashtra Government accepts, meanwhile, that some of those who are di- 
rectly at risk from the first phase of submergence will not relocate this year. 
Mr. Gill, the Deputy Collector with special responsibility for resettlement and 
rehabilitation of Maharashtra oustees, has said that he will provide temporary 
accommodation on high ground above Manibeli and a flood warning system. 
Those who remain will thus be offered some degree of government protection. 
Yet the evidence available to us on conditions at Parveta, and the special diffi- 
culties the Vasava of Manibeli anticipate as concomitants of relocation there, 
do not provide encouragement to remaining Manibeli oustees to have faith in 
rehabilitation at Parveta. 

Forced relocation cannot be achieved without human costs. The objectives 
of a resettlement and rehabilitation policy center first and foremost on the at- 
tempt to minimize these costs. The case of Manibeli and Parveta reveals the 
problems that arise from a policy that has not been developed with careful 
attention to the needs of the affected populations. Implementation has been 
unable to overcome policy deficiencies. Yet we find that, in the interests of 


36 Based on genealogical tables for the Patilpada, Vavipada, and Sarpanchpada, updated in Janu- 
ary 1992. The numbers include those who, in 1991, returned land allotted to them at Parveta. 

37 In a letter to the Bank, Mr M. A. Chitale, Secretary to the Government of India, Ministry of 
Water Resources, noted that there will be “no permanent submergence of agricultural lands or 
houses in Manibeli during 1992. The temporary submergence in Maharashtra may extend only to 
six villages even if a flood of 1 in 100 year frequency impinges during the monsoon periad of 1992” 
(Letter of February 25, 1992, p !)- 
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pressing forward with the Projects, the conclusions reached by Professor Scud- 
der, the Centre for Social Studies at Surat, and the Tata Institute, in 1989, 
1991, and 1992 respectively, have been obscured by protestations of optimism, 
while Gujarat has repeatedly been commended by the Bank for its progress in 
resettlement and rehabilitation. Implementation that disregards uncomfort- 
able conclusions is hardly consistent with the tenets of World Bank policy. 
Worse still is the escalating probability that the first Maharashtra oustees to 
resettle will suffer a long-term reduction in wellbeing. 


TALODA FOREST 


Maharashtra oustees who relocated to Parveta were offered no alternative site 
in Maharashtra itself. The 1984 Narmada Control Authority land acquisition 
report noted that: “At present there is no such land [i.e., irrigable] available 
which can be offered to the oustees” (p 31). This represents a failure to comply 
with policy requirements laid down by both the Tribunal award in 1979 and 
the credit and loan agreements in 1985. Cultural links between Maharashtra 
Tadvi and Gujarat may help explain, or even justify, this deficiency. But all 
except two of Maharashtra’s submergence villages are inhabited by Vasava, 
Nayak, and Paura, most of whom have marital and economic ties in Maha- 
rashtra. The principles by which resettlement and rehabilitation are supposed 
to be guided required that sites for them be found in Maharashtra itself. 

Between 1985 and 1988, critics of resettlement and rehabilitation in Maha- 
rashtra concentrated on the need to locate suitable sites within Maharashtra. 
A non-government organization working in the villages, Narmada Dhangrast 
Samiti, repeatedly insisted that successful resettlement and rehabilitation de- 
pended upon provision of forest land. A growing understanding of market 
links and marriage circles of the Akkalkuwa villages, especially with the find- 
ings of the first monitoring and evaluation reports of the Tata Institute, invited 
the conclusi that relocation should be to areas contiguous with the Satpura 
hills. 

Bank missions went to Maharashtra in October and December 1988, by 
which time opposition to Sardar Sarovar had reached intense proportions in 
Maharashtra. This opposition was centered in the Akkalkuwa and Akrani 
submergence communities. In 1989, the formal mission report described inac- 
tion on the part of Maharashtra vis-a-vis both policy and “a clear strategy” for 
resettlement. The mission attributed this to activists’ success in persuading 
oustees not to cooperate with the government. The 1989 mission concluded, 
however, that the situation in Maharashtra was “not unredeemable.” 

The hope was that the situation would be redeemed by lands being released 
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for resettlement in the Taloda area, a forested region at the southern edge of 
the Satpura hills. In order to show the difference Taloda would make to imple- 
mentation of resettlement and rehabilitation in Maharashtra, the Novem- 
ber/December 1990 mission reported that 150 Maharashtra oustees had indi- 
cated their readiness to accept land there. Six months later, the April/May 
1991 Bank mission estimated the number of willing oustees as 36. Nonetheless, 
the Bank maintained its pressure on Maharashtra and the Government of In- 
dia to make the necessary forest available for relocation sites at Taloda. 

Release of such forest requires clearance by the Ministry of Environment 
and Forests of the Government of India and cabinet-level approval. In 1990, 
the Cabinet made the necessary exemption and 2,700 hectares became avail- 
able for Sardar Sarovar oustees. A proviso was attached to this release requir- 
ing that other lands in Maharashtra must be afforested by way of compensa- 
tion. The terms of the release insisted, moreover, that this afforestation must 
come first. Then Taloda could be cut. The Maharashtra Government, how- 
ever, decided to fell 16 hectares of Taloda forest in order to establish a first 
Taloda resettlement site. This was done in defiance of the clearance require- 
ments set out by the Ministry of Environment and Forests. Senior Maharash- 
tra officials told us that they were determined to establish credibility for their 
resettlement and rehabilitation program, and therefore felt they had no choice 
but to press ahead. 

Supporters of Sardar Sarovar welcomed the release of Taloda Forest land 
as a major breakthrough for implementation in Maharashtra. However, critics 
of the Projects—including some who had previously insisted that forest was the . 
only acceptable basis for resettlement—denounced the release of forest land, 
deeming it to be environmentally unacceptable. Nor did work at the Taloda 
site overcome opposition in the villages. The November/December 1990 Bank 
mission reported very strong hostility in Maharashtra; the April/May 1991 
mission was told not to go to Maharashtra at all. 

The dispute over Taloda came to center on three questions. Was the forest 
area released large enough? Was it already occupied by encroachers and herd- 
ers of the Taloda host villages? Were the cultural links between the oustees for 
whom it was intended and the people already in the region likely to facilitate 
the integration of the oustee resettlement population? Maharashtra and 
Nigam officials told us that the answer to all the three questions was reassur- 
ing, saying that the area could accommodate a sizable proportion of oustees’ 
land requirements, that the forest was encroached only to a very limited ex- 
tent, and that cultural ties between oustee and host communities would 
greatly help the resettlement and rehabilitation process. 

In 1991, the Tata Institute monitoring and evaluation team completed a re- 


164 SARDAR SAROVAR 


port on the Taloda Forest.** This report looked at the suitability of the region 
for the resettlement of Vasava oustees, and the compatibility of the cultures of 
host and oustee populations. The report goes some distance towards answer- 
ing the hotly disputed questions about Taloda. It notes that “the host and 
oustees belong to the same tribal group i.e., the Bhils.” And it observes that 
many of their customs and rituals are “very similar” (p 54). On the other 
hand, it concludes that agricultural practices and dietary habits of the two 
communities differ sharply, and warns that “the quantity and quality of food 
items could diminish seriously . . . if care is not taken to ensure proper R and R 
[resettlement and rehabilitation]” (p 54). They also note that the “overall nu- 
trition status of the oustees” was better than that of the hosts. But in a con- 
cluding section, the report states that “resettlement and rehabilitation could 
be a smooth process if undertaken with sincerity, care and devotion” (p 58). 

These optimistic conclusions are to some extent offset by the report’s pre- 
diction that resettlement would “put tremendous pressure on the forest re- 
sources.” There is also a caution that availability of grazing is a potential 
source of conflict (p 29). The authors note: “People who are living in unautho- 
rized villages and cultivating encroached land in Taloda are being displaced 
from the land. The process of their eviction is currently under way.” The re- 
port also warns about waterlogging during the monsoon, and observes that 
“the quality of the soil is uncertain.” The authors say: “It is evident that un- 
der these circumstances, the new settlers will almost certainly have to face a 
host of problems, most of them unpredictable, in the initial years,”°? 

During the course of our review we made two visits to Taloda. We saw the 
first stages of site preparation, and met with a small number of oustees who 
were spending time there, some of whom had accepted land. During our sec- 
ond visit to Taloda, we met with a group of oustees who were staying at tem- 
porary accommodation on the site, most of whom did not qualify as “landed,” 
and had not been allotted any agricultural land.*° These people had come to 
‘Taloda in the hope of finding wage labor opportunities. 

The situation at Taloda seemed to be severely compromised by the policy 


°8 Resettlement in the Taloda Forest Area, A Study of the Area and its Inhabitants, Report No. 14, May 1991. 
%° See pp 23-9 and p 56. See p 63 for a map showing locations of 10 villages in or adjacent to Taloda 
Forest and the basis for an estimate of 3,800 people who are already grazing animals there. See pp 
31-2 for concerns about prospective indebtedness and inescapable cultural loss. 

*° At the time we visited (before February 1992) only “landless agricultural laborers” were entitled 
to 1 acre and then only if they moved with other (presumably) “landed” oustees. The June 29, 
1989, Government Resolution does not say anything about post-1978 encroachments, therefore it 
could be that the people we met did not qualify for any allotment of land. On the other hand, the 
Master Plan states that “though there is no agriculture land provision, the post 1978 encroachers 
would be treated as landless and hence entitled to 1 acre of irrigated agricultural land” (p 15). 
This is confusing on paper and may well be a source of confusion to oustees. 
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limitations. Since all of the Akrani submergence communities are identified as 
“forest villages,” none of their oustees qualify for two hectares of land at 
Taloda.*! Rather, as “landless,” they are eligible to apply for one acre and the 
various benefits for employment and rehabilitation identified in the 1991 
Maharashtra Master Plan. Since they reject this policy package, very few 
Maharashtra-oustees stay at Taloda even temporarily. Thus the issue of policy 
looms large. i 

In the course of our second visit to Taloda, we met with a number of people 
at Chhoti Somaval, the host village closest to the resettlement site that is being 
developed. They told us that they were indeed concerned about recognition of 
their encroached lands, but said that they were not unduly alarmed by the 
prospect of a resettlement site being established in an adjacent village.*?* These 
findings appear to contradict the conclusion arrived at by the Tata Institute 
research team. However, their work is more extensive, and took them to all 10 
of the villages directly at risk as a result of use of Taloda Forest for resettle- 
ment sites. Moreover, in visiting remoter villages, the Tata Institute team met 
with families who are far more dependent on encroached lands and forest pro- 
duce than is the case with Chhoti Somaval, which is an accessible community. 

The issue of implementation is addressed in a second Tata Institute report 
on Taloda Forest land.** This study is based on additional field work, and is a 
reassessment of the prospects for resettlement and rehabilitation at Taloda 
sites by the authors of the 1991 report. They consider the three contentious 
issues—the size of the available land, the nature of its prior occupation, and 
the cultural links between oustee and host communities. 

The second Tata report points out that the number of families to be reset- 
tled in Taloda is still not known. Tata’s own work in Akrani has been curtailed 
as a result of the non-cooperation of the opponents of the dam. They say that if 
the terms of the Gujarat policy were to be available in Maharashtra, they esti- 
mate the number of families entitled to two-hectares plots of land at 2,784. Of 
these, they say that 400 Tadvi families can be expected to settle in Gujarat. 
The remaining 2,384 families could elect to resettle in Maharashtra. This 
would create a need for 4,768 hectares (pp 18-19). On the assumption that 
something like 2,700 hectares of forest is available for agriculture at Taloda, 
this creates a potential shortfall in agricultural land of approximately 2,000 


#1 Despite contradictions in ‘the Master Plan on the status of Akrani oustees, government officials to 
whom we spoke confirmed that none of these oustees qualify as “landed.” 
42 Ironically, people at Chhoti Somaval expressed as their first and foremost concern the regulariz- 
ing of 47 one-acre encroached plots. They said this had been promised to them in 1957. 

43 Parasuraman, Rao, and Kumar, Issues on the Resettlement of Displaced People in the Taloda Forest Land, 


February 1992. 
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hectares. Further land would also be needed for house plots and community 
facilities. 

In fact, this amcunt of land would not be required if Maharashtra does not 
alter its resettlement and rehabilitation policy to match Gujarat’s. But even if 
only some of the oustee families receive.land, the other families would still be 
entitled to house plots in the forest. The ‘Tata report calculates that this could 
mean as many as 13,000 people will be seeking to make use of resources there, 
be it agricultural, grazing, or forest products and firewood (p 20). Some of the 
people we spoke with at Chhoti Somaval expressed concern about losing their 
forest, saying “there is no other grazing land.” They also spoke of the loss of 
the flowers and fruit of the mahua tree, from which they make valuable liquor 
and oil. 

This raises the question of prior occupation. The second (1992) Tata report 
estimates that the 10 villages now in the Taloda Forest area depend upon 800 
hectares of the Forest for grazing and firewood.** They say that this underesti- 
mates the pressure on the land being allotted to oustees, for it does not take 
into account villages on the periphery of the Forest, which also make use of its 
resources (p 70). They state, both in their 1991 report and in submissions to 
our review, that large numbers of encroachers have already been displaced to 
make way for resettlement needs. The 1992 Tata report says that encroachers 
there “have been threatened, abused, their cattle and firewood seized by the 
authorities; they have been prevented from digging wells... .” (p 18). 

This leads us to the issue of cultural links between host villages and poten- 
tial oustee immigrants. The 1992 report notes that, “The host population is 
completely set against the proposed rehabilitation” (p 17). It gives as the main 
reason for this the problems of pressure on the Taloda Forest resources and the 
fate of host encroachers. But it also takes issue with the view (endorsed by 
their own 1991 findings) that resettlement and rehabilitation in Taloda will be 
facilitated by virtue of the close cultural links between the Bhil populations of 
the two regions. In fact, in a 1992 discussion of the Bhils of the region, Dr. Rao 
argues that the links between the Vasava of the submergence area and the Bhil 
sub-groups of Taloda are ambiguous.*° The 1992 report observes that “smooth 
interaction between the displaced and hosts cannot be guaranteed.” It refers 
to tensions that already exist between encroacher and revenue villages in the 


** The 1991 Report includes a map showing six villages within the Taloda Forest boundary and 
four at its periphery. The total population for the six villages within the boundary is given as 
1,832; and for the four at the periphery, 2,411 (p 63). 

43 Dr. Nandini Rao, “The Bhils,” 1992. Her conclusion to this paper is to the effect that resettle- 
ment of the Akrani and Akkalkuwa Vasava is likely to fracture their “traditional patterns of land 
ownership. . . and rights over the forest” and will therefore “result in indebtedness, bonded labor 
and finally migration to the urban areas” (p 26). 
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Taloda area as an indication of the kind of difficulty that can arise. It also 
notes that Taloda groups reflect a strong Hindu influence, exemplified by a re- 
fusal “to acknowledge that they eat meat,” whereas the Vasava of the submer- 
gence area readily acknowledge that meat is part of their diet (p 4). The dan- 
ger for the Bhil who relocate is that they will, once they find themselves in a 
more Hindu setting, be accorded low status in the hierarchal caste-type ar- 
rangements.“ 

Some of the concerns raised by the Tata Institute 1992 report are being ad- 
dressed by Nigam officials. In February 1992, an additional 1,000 acres of ag- 
ricultural land was identified for resettlement close to Taloda in Gujarat. This 
has been earmarked.for Maharashtra oustees. Also, Nigam and Anand Nike- 
tan Ashram workers have been collaborating in an attempt to get more Akkal- 
kuwa families to select land at Gujarat sites. Most important of all, perhaps, a 
new people’s organization centered in the farthest villages of Akrani has de- 
clared its readiness to relocate. These people told us that they were eager to get 
land in Taloda Forest. Yet they insisted that the first and essential condition 
for their resettling at Taloda consisted in their being offered the same benefits 
as contained in the Gujarat policy. 

This brings us back to the overriding difficulty. If the Maharashtra policy is 
fundamentally unacceptable, in that its measures are such as to leave many 
oustees worse off than they were, then no implementation package or process 
that aims to put it into effect will achieve adequate rehabilitation. This con- 
cern overshadows the problems at Taloda itself, but there is strong evidence to 
suggest that these may in any event be severe. 


SOME CONCLUSIONS 


Maharashtra committed itself, in its 1989 policy for Sardar Sarovar oustees 
and its 1991 Master Plan, to the overarching principle of resettlement and reha- 
bilitation policy. Oustees must be at least as well off after relocating as they 
were in their original villages. 

But the effect of Maharashtra’s resettlement policy is that a large propor- 
tion of its oustees are deemed to be landless. In the case of Akrani, all the vil- 
lages are said to be “forest” villages, and to have no revenue lands. In the case 
of Akkalkuwa, families who have been cultivating land for many years— 


46 On p 22 of their 1992 report, the authors also direct attention towards the environmental im- 
pacts of resettlement at Taloda; these all flow from the intense pressure that would result on all 
forest resources, including those that accompany encroachment by families displaced from the 
forest—thus spreading environmental impacts and forest clearance beyond the perimeter of the 


Taloda site itself. 
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perhaps for generations—but who do not have revenue land are also deemed to 
be encroachers. Encroachers are landless according to the policy, and qualify 
for a maximum of one acre of land. For them resettlement means a drastic re- 
duction in their resources. 

No one in Maharashtra is entitled to compensation for loss of forest re- 
sources. These are government lands, and cannot be part of that which is com- 
pensated under the policy. Yet every family in the Maharashtra submergence 
area is heavily dependent on the forest. Every household has animals that 
graze, including substantial herds of goats. All families gather firewood for 
cooking. Most families gather fruits and vegetables, roots and medicinal herbs 
for daily use. Many people gather leaves and fruits that they can sell in nearby 
markets. All these things come from the forest. 

The Narmada River plays an important part in people’s daily lives, eco- 
nomically as well as spiritually. Many families depend heavily on fish for food. 
All oustees who relocate to sites far from the river—and this, at the moment, 
means all Maharashtra oustees—lose access to this resource. 

According to monitoring and evaluation research in Maharashtra villages, 
the yield from the forest and river represents up to 60 per cent of daily nutri- 
tion. This immensely important component of the people’s economy is under- 
reported in virtually all assessments of oustees’ wellbeing, and is not consid- 
ered in determining their compensation. This is an indirect result of policy 
having been formulated in the absence of comprehensive socioeconomic analy- 
sis. By the time any research into Maharashtra tribal life was done, the policy 
was set. For all who are resettled away from the forest and river, or with re- 
duced access to forest, resettlement brings a substantial contraction of re- 
sources. 

Within the extended family major sons play an important economic role. 
Many major sons are in reality householders in their own right: because reve- 
nue records tend to be chronically out of date and inaccurate, land can be re- 
corded in the name of a father who has long since passed on most of the prop- 
erty to his sons, or may even have died. This means that major sons, who are 
not recognized as separate families for the purpose of compensation, stand to 
lose their status as landholders. Under Maharashtra policy major sons of the 
landed are only entitled to one acre of land on a first-come-first-served basis; 
major sons of the landless are not entitled to any. For both, their primary 
means of livelihood is in jeopardy. 

The answer that Maharashtra policy makes to these limitations on land 
available to oustees lies in plans for alternative sources of income. These are 
set out in great detail in the 1991 Master Plan. But for isolated communities 
with strong links with the land, and whose inhabitants have few if any of the 
skills that might make it possible to take good advantage of alternative em- 
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ployment options, the reality is a shift from farmer/gatherer to landless la- 
borer. This shift, in the context of rural India in general and tribal society in 
particular, is experienced as an economic disaster. It is for this reason that the 
Government of India’s guidelines on displaced tribals notes that “for tribals 
there is no rehabilitation more effective than providing them with land as the 
source of livelihood. . . . it must be ensured that some land is provided so that 
the family is not completely uprooted from its traditional occupation;... .”*’ 
Worldwide experience of resettlement has shown that most who experience 
forced relocation suffer a drop in their standard of living. This is a stark and 
widespread reality. Provision of a land base has been welcomed as a break- 
through in overcoming this problem; the belief that the Tribunal award of 
1979 and the Gujarat expanded policies of 1987-88 were providing land for 
land caused these measures to be hailed as unprecedented achievements. 

Oustees who relocate to Gujarat can avoid some, but not all, of the poten- 
tial losses. Relocation sites in Gujarat are far from the river, and do not offer 
forest or adequate grazing; arable plots are the only compensation under any 
policy for loss of land. Even in Gujarat there is no compensation for loss of 
non-arable sectors of the economy. Nonetheless, the Gujarat policy is consid- 
erably more generous than its Maharashtra counterpart. An Akrani family 
with two major sons would get less than one-half hectare in Maharashtra; the 
same family would get six hectares in Gujarat. This restricts the right to 
choice. It exists as a technical reality: oustees can choose. But they must choose 
_ between very different packages. 

Those who have made the choice in favor of Gujarat, notably by relocating 
to Parveta, have not had an easy time. Parveta has been, in the words of the 
Tata Institute assessment, “a model of how resettlement should not be done.” 
Pressure is now mounting—through the efforts of the Anand Niketan Ashram, 
Nigam officials, and Arch Vahini workers—on villages in Akkalkuwa and Ak- 
rani to consider a move to Gujarat. Some are reconsidering their earlier refus- 
als. They told us that the dam is inevitable, and that they must do something 
to escape from places that are to be flooded. These people do not look upon re- 
settlement as a development opportunity. 

Taloda Forest sites have been welcomed as achievement of a resettlement 
option in forest lands close to the submergence area, and therefore the basis for 
a new standard of implementation. People in Akrani told us again and again 
that Taloda may be acceptable, but only if relocation is according to the terms 
of the Gujarat policy. Maharashtra policy—even with its 1992 amendments— 
does not come near to offering the same benefits. And even if it did, the fact 


47 Cited in the 1984 Narmada Control Authority report Land Acquisition and Rehabilitation of Oustees, 
pp 66-7. 
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that the Taloda Forest is already serving the needs of many people creates un- 
certainty about just how well it can accommodate oustees without causing sec- 
ondary displacement. Reports of people there being forced off forest plots raise 
serious doubts. 

Since 1988, the Maharashtra submergence area has been a center of oppo- 
sition to Sardar Sarovar. As a result, government officials’ access to the com- 
munities has been extremely restricted. This has impeded consultation, gath- 
ering of information, and surveying. The Master Plan was prepared during this 
difficult period. But the gathering of information and preparation of resettle- 
ment plans should have taken place long before 1988, and in fact was required 
by Bank policy as a precondition for appraisal in 1983-84. In any event, the 
preparation of a Master Plan at a time when consultation with villagers, and 
even visits to villages, are all but impossible means that there is a real danger 
that its provisions are not informed by the affected people’s points of view or 
even their needs. . 

Thus. we find that the Maharashtra policy is not consistent with the re- 
quirements of Bank policy, and its implementation reveals immense shortcom- 
ings. These are grave deficiencies. In our view, they cannot be put right 
through ad hoc improvisation. Officials have sought to design a resettlement 
and rehabilitation package, and have worked tirelessly on the ground to 
achieve the best possible results. But their efforts are cramped by the policy by 
which their efforts are shaped. The conditions in Maharashtra reveal the con- 
tinuing need for full assessment of the Projects, consultation with affected 
people, and a reconsideration of their real economic and cultural needs. On 
that basis a policy could be shaped to meet the Bank’s overarching principles 
and objectives. In the absence of such procedures, the Bank’s directives are 
flouted and its objectives rendered very unlikely of achievement. 


A pulse crop growing in the Nimad region of Madhya Pradesh, widely known 


for its fertile soils and productive agriculture. 
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Chapter 8 
MADHYA 
PRADESH 


INTRODUCTION 


Tue Sardar Sarovar reservoir potentially affects two different regions of Mad- 
hya Pradesh. The plains of the Nimad, at the eastern end of anticipated sub- 
mergence, are occupied by peasant villages composed of many caste and tribal 
groups. The hills of the Vindhya range, where the Narmada becomes the bor- 
der between Madhya Pradesh and Maharashtra, and where Madhya Pradesh 
and Gujarat meet, have long been the isolated lands of Bhil and Bhilala com- 
munities. 

This difference in geographical and cultural settings has many implications 
for resettlement and rehabilitation. These implications have not found their 
way into either policy or implementation plans, for they were not the subject of 
any studies prior to either the Tribunal’s 1979 award or the 1985 credit and 
loan agreements. As we found in the case of Maharashtra, the themes of this 
chapter are largely shaped by an absence of fundamental data. When we come 
to Madhya Pradesh, we discover that the problems generated by absence of 
knowledge have been aggravated by a pervasive tendency for project planners 
not to consult with the people at risk. A host of speculations and uncertainties 
have arisen amongst villagers about who will be affected, how great the effects 
will be, and what compensation they are entitled to. Many people expressed to 
us deep skepticism about the reliability of surveys, and distrusted what they 
had heard about the extent of backwater effects. 

Lack of information about the people of the submergence area has meant 
that the implications of relocation for tribal groups have received minimal at- 
tention. In particular, compensation is seen as an issue that centers on revenue 
lands, whereas tribal economies of Madhya Pradesh are dependent on forest, 
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river resources, and encroached plots, in addition to revenue land. In the 
Nimad, many peasant villages have sizable populations of fishing families. 
Barely any data about the fishing economy of Madhya Pradesh oustee families 
appear to have been collected, and they appear largely to have been left out of 
compensation calculations. 

Of the three riparian states, Madhya Pradesh is likely to experience the 
most severe impacts as a result of the Sardar Sarovar Projects. Submergence 
will displace at least twice as many families as in the other two states com- 
bined. Moreover, flooding in the Nimad affects low-lying, fertile lands that are 
intensively farmed and that already benefit from an elaborate irrigation sys- 
tem. On the other hand, Madhya Pradesh is not a direct beneficiary of Sardar 
Sarovar irrigation—the Projects’ command area is all within Gujarat (with the 
exception of a small extension into Rajasthan). 

Madhya Pradesh’s implementation of resettlement and rehabilitation for 
Sardar Sarovar has been a source of considerable disquiet within the Bank 
since the earliest missions. This chapter focuses on the sources of this disquiet, 
and on how plausible or otherwise implementation plans in Madhya Pradesh 
have now become. Behind this issue lie the broader ones of project appraisal 
and tribal people’s distinctive interests and rights (see Chapters 4 and 5). Al- 
though these have already been discussed, parts of the argument are necessar- 
ily reiterated here. 


POLICY 


In 1985 the Madhya Pradesh Government enacted its own, statewide legisla- 
tion for the resettlement of people displaced by any public utility project 
(Madhya Pradesh Project Displaced Persons (Resettlement) Act). This Act sets out a 
resettlement process that begins with assessment of the extent of lands to be 
acquired and a census of persons to be displaced (Section 12), requires assess- 
ment of land available for resettlement and stipulates that these lands be in 
“the benefit [i.e., command] area of other projects in the vicinity” (Sections 3 
& 14), and establishes a principle to the effect that all displaced persons “shall 
be resettled by allotment of irrigated land...” (Section 18). 

The 1985 Madhya Pradesh resettlement statute has been described, even 
by the government’s critics, as “a highly progressive and egalitarian piece of 
legislation.”' By combining the terms of this act with the requirements of the 
‘Tribunal’s award, Madhya Pradesh effected a policy package for Narmada 
projects. In 1987 the Government of Madhya Pradesh approved a policy for 
Narmada Sagar oustees. In ‘1989 this was revised and extended to Sardar 


! M. N. Nadkarni, submission to the Independent Review, 1991, Part 3, §1. 
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Sarovar oustees in Madhya Pradesh. This 1989 revised policy, along with sub- 
sequent amendments, is included as Annexure III of Madhya Pradesh’s most 
recent policy statement, the Action Plan of January 1992.” 

Madhya Pradesh endorses the four main objectives of the 1985 credit and 
loan agreements and the terms of the Narmada Water Disputes Tribunal’s 
award. The policy detailed in the Action Plan spells out the overarching prin- 
ciple: “The aim of the State Government is that all displaced families as de- 
fined hereinafter, would, after their relocation and resettlement improve, or at 
least regain, their previous standard of living within a reasonable time” 
(A.1.a.)? It lists 14 “Broad Principles for Rehabilitation of Displaced Fami- 
lies,” with which the specific terms of the policy do not always concur. Its defi- 
nition of “displaced person” is more restrictive than the Tribunal award’s def- 
inition of “oustee,” in that to qualify an oustee must have cultivated land for at 
least three years prior to notification under Section 4 of the Land Acquisition Act, 
rather than one year as specified by the Tribunal. The Madhya Pradesh policy 
defines “landless” as only those who have no land for agriculture, so that en- 
croachers and major sons are not “landless.” However, these definitions are 
misleading since encroachers and major sons are not entitled to the same bene- 
fits under the policy as revenue landholders. Only revenue landholders are en- 
titled to land on resettlement. 

The policy provides that “displaced families” with legal title to their land 
(according to government land records) will receive compensation for the land 
acquired from them and be allotted a minimum of two hectares of land. If it is 
not irrigated, they will receive assistance with irrigation. If it is deemed 
unirrigable, they will receive a minimum of four hectares. Compensation for 
those who are not submerged but whose land or houses become inaccessible by 
being surrounded by water will be considered on a case-by-case basis. 

Encroachers who encroached prior to April 4, 1987, will receive compensa- 
tion for the land acquired from them and will be allotted a minimum of one 
hectare and a maximum of two hectares of land, even if more than two hect- 
ares was acquired from the encroacher. No mention is made of irrigation nor of 
the means of establishing the date of encroachment.* 

Land will not be allotted to major sons, encroachers who encroached after 
1987, or the “landless.” Special benefits for the “landless” (to which major 


2 Sardar Sarovar Project: Action Plan of Rehabilitation & Resettlement of Oustees of Madhya Pradesh, 
January 1992. 

3 The wording of the 1985 credit and loan agreements is “promptly,” not “within a reasonable 
time.” 

4 In a letter to the Bank, Mr. Chitale, Secretary to the Minister of Water Resources, says: “The 
State Governments had formalized the dates [prior to which encroachments had to have been 
established] to discourage farther encroachments on Government lands” (February 25, 1992). 
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sons are also entitled) include occupational training and a three-year income 
supplement grant. 

All “displaced families” are entitled to a house plot and in some cases a 
house grant; free transport to the relocation site for themselves and their 
goods; a rehabilitation grant of Rs. 6,400 for landless agricultural laborers, 
Scheduled Tribes, Scheduled Castes, and small and marginal farmers, and Rs. 
3,200 for the landed. Civic amenities are to be provided at least to the mini- 
mum level stipulated by the Tribunal’s award. . 

The overall effect of this policy is that encroachers and major sons, who are 
agriculturalists on lands they regard as their own, are threatened with dispos- 
session. 

The Madhya Pradesh policy differs only in detail from that of Maharash- 
tra, and several of our misgivings about it are therefore the same. Any policy 
that distinguishes between “landed” and “encroachers” in the allotment of 
land is likely to leave encroachers with a reduced standard of living after relo- 
cation, and hence is incompatible with the overarching principle by which all 
displaced families are at least to regain their previous standard of living. From 
figures given in the Action Plan for 161 of the 193 submergence villages it ap- 
pears that encroachers represent a much smaller proportion of oustees than in 
Gujarat or Maharashtra. However, in isolated tribal areas, where some 40 
Madhya Pradesh submergence villages are situated, encroachment is integral 
to people’s economic lives. Failure to recognize encroachers’ rights is therefore 
a matter of central importance. Even in the villages of the fertile agricultural 
areas of the Nimad, many people told us they had small plots of encroached 
land. 

The fact that encroachers are entitled to some land if they encroached prior 
to April 1987 ignores the realities of tribal life. We were told that proof of en- 
croachment could be established by producing receipts for fines paid to forest 
guards. Without knowing of their future usefulness, it is unlikely that anyone 
would save such documents. Given that encroachers are for the most part trib- 
als and illiterate, there is even less likelihood of their having kept them for five 
years.” 

In general, policy distinctions of the kind made in the Tribunal’s award 
and the Madhya Pradesh provisions rely heavily on the accuracy and appro- 
priateness of revenue records. Yet much evidence presented to us indicated 
that in Madhya Pradesh, as elsewhere, these records of ownership tend to be 


’ In his letter of February 25, 1992, to the Bank, Mr Chitale outlines an appeal process “for 
resolving disputes regarding the claims for being considered as landed oustees etc.” (p 6). But this 
letter reaffirms the basic classifications of oustees, or displaced persons, used by both 
Maharashtra and Madhya Pradesh policies. 
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out of date and provide an inadequate picture of current land ownership. Sev- 
eral years can elapse between change of actual ownership and the recording of 
such change at the patvari (record keeper and revenue assessor) level. Also, re- 
corded transfers tend to pertain to land sales, whereas in the villages them- 
selves, land changes hands between generations or is partitioned among mem- 
bers of extended families. These are transfers that sometimes go unrecorded, 
often for generations. Moreover, in particularly remote regions (for example, 
in the hills of Alirajpur tehsil of Madhya Pradesh) fields beyond easy travelling 
distance have simply gone unregistered. 

In a discussion of this issue in relation to tribal communities of Madhya 
Pradesh, Amita Baviskar concludes that: “The classification of land utilization 
had lacunae that worked against poor people, for much of the land that they 
cultivated was not recognized as legally theirs.” Given the historical and cul- 
tural realities of Madhya Pradesh, the terms of its policy for encroachers, ma- 
jor sons, and “landless” oustees are deficient. 

Major sons, who are not entitled to any land under the Madhya Pradesh 
policy, probably comprise about 40 per cent of total oustee families.’ As in 
Maharashtra, the discrepancy between Madhya Pradesh and Gujarat in these 
items of policy is likely to limit the freedom of major sons and encroachers to 
choose to stay in Madhya Pradesh rather than migrate to Gujarat, and to pro- 
mote fragmentation of families and villages. 

A major difference between Madhya Pradesh and the other two states is 
that approximately 140 of the 193 submergence villages in Madhya Pradesh 
are situated in the fertile agricultural belt of the Nimad where a large propor- 
tion of the population is made up of agricultural laborers. These are people 
who, by going to Gujarat, would receive substantially greater benefits than if 
they remain. But many of them told us they want to stay in Madhya Pradesh; 
they feel strongly attached both to the lands where they now work and to the 
social structure that supports them. 

Concern about both Madhya Pradesh policy and the nature of its imple- 
mentation has been raised repeatedly by World Bank missions. The first reset- 
tlement and rehabilitation review mission in 1985 reported that Madhya 
Pradesh officials were saying that all oustees would go to Gujarat. This ap- 


6 Amita Baviskar, submission to the Independent Review on land ownership, p 1. This submission 
also provides details of the ratio between revenue and encroached land for five families in 
Anjanvada, a Bhilala village in the Alirajpur tehsil. In all but one case, encroached land is larger 
than revenue land by a factor of between 20 and 8o per cent (p 2). 

7 The Action Plan gives figures for 161 villages which show major sons as 7,619 out of a total of 
16,618 oustee families, i.e. 45.8 per cent. Figures for Gujarat that have come from the 
implementation process in the 14 submergence villages show a similar ratio of major sons to total 


oustee population. 
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peared to compromise the requirement that they should have a choice in the 
matter. The April/May 1988 review mission observed that Madhya Pradesh, 
when it came to implementation, appeared to have done nothing.® The April/ 
May 1989 review mission was told by the Government of Madhya Pradesh not 
to go into the submergence region because of opposition there to the project. 
The formal mission report noted that Madhya Pradesh was unable to make 
progress with resettlement because of the non-cooperation of its oustees. But it 
also noted that a central problem in resettlement and rehabilitation included 
the lack of policy in Madhya Pradesh. 

The December 1989 mission reported that Madhya Pradesh’s data on 
oustee numbers and preferences were “impressive.” In the light of what we 
have learned, the mission’s finding in this regard is implausible. In May 1990, 
the review mission was again told not to make Madhya Pradesh field visits be- 
cause of the increase in opposition to the Projects. This mission also noted that 
44 oustees had now accepted land in Gujarat, and observed the. beginnings of 
action on previous World, Bank recommendations, notably with regard to 
preparation of plans. In November/December 1990, the Bank mission team 
encountered such fierce opposition in Madhya Pradesh that their visit had to 
be cut short. They reported that very little progress had been made in Madhya 
Pradesh, and laid down seven conditions for extension of the credit closing 
date past June 1991. The mission noted the persistence of major problems re- 
lated to Madhya Pradesh’s continued insistence that a majority of its oustees 
would resettle in Gujarat and to resettlement and rehabilitation policy 
weaknesses. 

The 1991 April/May review mission observed that there was now greater 
commitment towards resettlement and rehabilitation on the part of the Mad- 
hya Pradesh government, and remarked on a positive development, namely 
that the Government of Madhya Pradesh had begun to recognize that a signif- 
icant number of oustees was likely to resettle within the state. This mission 
also noted that the continuing problems in Madhya Pradesh included a failure 
to finalize the oustee list and the need to harmonize its policy provisions with 
those of Gujarat. In August 1991, Michael Baxter visited Madhya Pradesh 
again. His mission report characterized progress in Madhya Pradesh as “dis- 
appointing,” the situation as “very serious,” and the resettlement and rehabil- 
itation organization as virtually dysfunctional. 

The November/December 1991 review sought to be optimistic, and noted 
“signs of progress” including a determination by the Madhya Pradesh govern- 
ment to undertake preparatory work for resettlement and rehabilitation, 
though sometimes with police protection. It also noted that land purchase 


8 Abdul Salam, submission to the Independent Review, 1992, p 6. 
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committees had been set up, and had received offers for the sale of approxi- 
mately 250 hectares of private land. This mission recommended that the poli- 
cies of Madhya Pradesh should be reviewed and adjusted to ensure that these 
meet the overall objectives of resettlement and rehabilitation as per Schedule 3 
of the credit and loan agreements. 

Mr. Baxter and Mr. Salam told us that after 1989 the Bank sought to nudge 
Madhya Pradesh policy forwards, hoping that by insisting on a limited num- 
ber of conditions that were “realistic” —that is, stood some chance of being ac- 
ceptable to Madhya Pradesh—progress on both policy and implementation 
would eventually be secured. 

Mr. Salam characterizes this as the Bank’s mechanistic approach to the is- 
sue, and has expressed considerable skepticism about its ability to achieve any 
real success. In a submission to our review, he states that the 1991 mission rec- 
ommendations could only raise serious doubts about the Bank’s strategy. He 
wrote: “...the recommendations are, in their way, an indirect admission of 
the Bank’s failure—the failure of its mechanistic approach to R&R manage- 
ment, an admission that a series of disparate, disjointed actions do not lead 
anywhere, but only create an illusion of hectic activity and postpone the day of 
reckoning.” 

Several Bank-officials, on the other hand, have defended the piecemeal ap- 
proach the Bank had taken. They also took the view that Madhya Pradesh’s 
wish to secure loans for its Narmada Sagar Project would influence the even- 
tual outcome. He believed that a combination of cajoling and warning of sus- 
pension of the loan would effect a change in Madhya Pradesh policy of the 
kind that would result in its oustees receiving benefits, in the short term and 
the long term, sought for them by the Bank. 

In the final stages of our work in India, we held a number of discussions 
with Madhya Pradesh Government officials, in which we raised the issue of 
the adequacy of the state’s resettlement and rehabilitation policies. They told 
us that they regarded their policies as more generous than anything antici- 
pated in the Tribunal’s 1979 award. They also pointed out, as had the Govern- 
ment of Maharashtra, that whatever measures were established for Sardar 
Sarovar oustees would have to be provided to other Madhya Pradesh project- 


9 These recommendations were that (1) the resettlement and rehabilitation policies of Madhya 
Pradesh and Maharashtra should be reviewed and adjusted to ensure that they meet the overall 
objectives of resettlement and rehabilitation; (2) the feasibility of establishing a single multi-state 
resettlement and rehabilitation agency separate from the construction agency should be 
considered; (3) the plans being prepared by each state and the Narmada Control Authority 
should be the basis of progress monitoring, and all plans should be discussed with affected people 
so that their suggestions could be taken into account, and (4) each state should prepare 
comprehensive development plans for reservoir rim villages. 
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affected persons. In particular, they told us their central concern was 
Narmada Sagar, as it presents a potential oustee problem larger than Sardar 
Sarovar. They repeatedly told us that given the size of the state and the large 
number of projects it anticipates, an over-generous settlement in the case of 
Sardar Sarovar could cause an escalation of costs of other developments that 
would raise questions about their financial viability. Officials also took the 
view that policy questions are a matter of state jurisdiction, and should not be 
the object of World Bank “conditionalities.” ‘These are understandable points 
of view, but there remains the issue of inconsistency between the provisions of 
Madhya Pradesh policy and the overarching principle of the credit and loan 
agreements. 

The policy and its implementation have legally binding objectives—the re- 
settlement and rehabilitation of oustees must give them (inter alia) the choice 
between Gujarat and Madhya Pradesh, the opportunity to relocate as whole 
communities or families, and must ensure that they do not suffer a drop in 
their standard of living. Failure to achieve these objectives because of Madhya 
Pradesh’s insistence on policies that are legally deficient and fly in the face of 
realities in the submergence villagés is a matter of real concern. The Bank has 
hitherto chosen to believe that eventually these policy problems are amenable 
to piecemeal adjustment. It is our view that the problems are long standing 
and, in several regards, fundamental. They undermine the possibility of 
oustees being resettled in a way that will ensure they do not suffer a loss in 
standard of living and quality of life. They create a real possibility that the 
devastating experiences of oustees in other projects, in Madhya Pradesh and 
elsewhere, will be repeated. This is precisely what the Bank, since 1980, has 
established as the outcome to be avoided. 

The problems of Madhya Pradesh reveal the consequences, for the oustees 
and others impacted by Sardar Sarovar Projects, of the Bank’s failure to follow 
its own guidelines and appraisal procedures. It seems reasonable to suppose 
that if the Bank had examined social and cultural realities in the Madhya 
Pradesh villages, and had assessed the actual social, cultural, and economic 
impacts, discussions of policy there would have followed a very different 
course—one which perhaps would have more effectively protected the rights of 
those who live in the Madhya Pradesh submergence area. 


THE 193 VILLAGES 


The people of the Nimad are prosperous. The communities of this wide, fertile 
valley are large, close together, include sizable market towns, are linked by 
good roads, and are provided with all the educational and medical facilities 
that would be normal in rural India. Of the 193 villages in Madhya Pradesh 
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said to be affected by Sardar Sarovar submergence, some 140 lie in this area. 
_ The populations of these 140 villages are a mixture of caste and tribal groups. 
For the most part the larger landowners are members of Non-Scheduled 
Castes, while those who own small plots and live primarily by labor are mem- 
bers of Scheduled Tribes (Bhil and Bhilala) or harijans (Scheduled Castes). 
Implementation of the Sardar Sarovar Projects bears differently on each of 
these groups. 


In a submission to our review, Amita Baviskar offers insight into the people 
of the Nimad. She says: 


The fertile plains of Nimad were settled in the last century by 
Kanbi-Patidars from Gujarat. The emergence of the Patidars as 
the dominant land-owning caste which, with the encouragement 
of the British, grew cash crops, coincided with the creation of a 
class of marginal farmers and landless laborers which included 
Bhils and Bhilalas in its ranks. Living within a system of occu- 
pational specialization closely matched by caste divisions, Bhils 
and Bhilalas have become more and more assimilated into the 
caste system, so that, in the plains, they are even described as a 
caste. !° 


The complexity of the caste system in the Nimad region of Madhya 
Pradesh is revealed in a study done by the Indian anthropologist Jayanta 
Sarkar, who lists the caste and tribal communities in two villages.'' In each 
case the people ranked each social group in hierarchical order, giving 18 castes 
in one village and 13 in another, two of which were tribal. 

In recent years, farmers of the Nimad have installed a plethora of irrigation 
pumps with a network of pipelines reaching as far as five kilometers from the 
river. This was made possible by the gradual electrification of the region in the 
early 1970s. As a result, landholders with two to five hectares can grow three 
crops a year, including chilies, cotton, papayas, bananas, sugar cane—produce 
with high market values. When we traveled in the Nimad, people showed us 
their abundant crops, their herds of milk cows in stalls, their stacks of cotton 
ready to be taken to market. We saw for ourselves whole sections of villages 
turned red by a blanket of chilies spread to dry, and we were handed baskets of 
bananas and tomatoes to take away with us as evidence of the land’s fertility. 
In many villages we talked with farmers who have accumulated large hold- 


10 Amita Baviskar, “The Bhils and Bhilalas of the SSP Submergence Zone,” submission to the 


Independent Review, 1992, p 3. . 
11 Social Mobility in Tribal Madhya Pradesh, Delhi: B. R. Publishing Corporation, 1986, pp 22-3. 
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ings. We visited families who told us they farmed 20 to 30 hectares, and em- 
ployed as many as 30 to 40 permanent farm workers. This region is a part of 
what might be called mainstream India. 

Implementation of the Projects, in these circumstances, carries a particular 
developmental burden. If people are to be as well off after relocating as they 
were in their original communities, the level of services and facilities found in 
the Nimad must be reproduced for both the landowning and laborer groups. It 
should also be noted, however, that people’s lives are not guided—especially in 
the tribal and Scheduled Caste communities—by an attachment to profit 
rather than to place. On the contrary, we were told repeatedly, in many of the 
villages we visited, of the spiritual and social meanings of the river itself. In 
fact, the Narmada has immense spiritual importance for many Hindus. We 
were told about riverside rituals that the women conduct at dawn of every new 
moon. The name of the river—Narmada—literally means “giver of bliss.” 
Born of the body of Lord Shiva, every stone on her bed is said to be a minia- 
ture Shivalinga, an object worthy of worship. The people who live along the 
banks often claim the Narmada to be more sacred than the Ganga. They relate 
a Hindu proverb that says, “as wood is cut with a saw, so at the sight of the 
holy Narmada do a man’s sins fall away.” Local legends aver that Ganga her- 
self must dip in the Narmada once a year. According to many, to die on the 
banks of the Narmada is to be granted a place in heaven. 

There are thousands of devotional! songs, bhajans, in praise of the Narmada 
in Marathi and Gujarati as well as in Hindi. They are sung in temples 
throughout the valley. Many of them speak of the mother’s power to help her 
children in times of trouble. One of these songs is sung in full (it is said to have 
several thousand verses!) in the village of Koteshwar during the monsoon. 
People from neighboring villages gather for this event. 

It is not surprising, therefore, that we had glimpses of the deep anxiety that 
the thought of moving away from the Narmada causes in the minds of the 
people of the area. Many identify with the river as a source of religious 
strength. They also see their communities on its banks as essential to their ma- 
terial security. Again and again the men and women of landless families ex- 
pressed to us their reliance upon a place in community life. They have secure 
working relationships with particular landowners. They have small plots— 
some encroached, others in the river drawdown—or grazing on government 
lands. They also make extensive use of the fishery. Indeed, in the Nimad we 
saw and heard more evidence of both subsistence and market fishing than any- 
where else in the submergence zone. In one village we counted 27 fishing 
boats. In several others we were told that many households depend exclusively 
on fishing. This social placing of landless workers, and reliance on local re- 
sources other than revenue lands, means that even in villages where a large 
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proportion of the population is landless, there is profound fear about what will 
happen to them if they are forced to relocate. People attribute their economic 
security to a long-established web of human and geographical links within 
their community. 

The prosperous farmers, many of whom are well educated and have con- 
nections with members of the professional and political groups of the region, 
are competent to use the Land Acquisition Act process to ensure that compensa- 
tion for their lost lands is not minimized, although in so far as they work areas 
of land over and above the state ceilings they are at some economic risk. The 
Scheduled ‘Tribe and Scheduled Caste families, a large proportion of whom 
are not literate and whose land is not recorded in government records, are 
more vulnerable. Their sense of security comes from occupying a particular 
place in an integrated network of laborer-landowner relationships, which is 
threatened by resettlement processes. 

As the river flows downstream, the plains of Nimad give way to the hills of 
Alirajpur. Here the river flows through high and fractured land, the hills and 
forests of the Satpuras and Vindhyas that have long been the tribal lands of 
the region. In the submergence villages of this part of Madhya Pradesh we met 
with Bhils and Bhilalas, who live far from markets and whose geographical 
isolation has played an important part in enabling them to live at the very 
edge of or beyond the modern state. Periodically, successive administrations 
have intruded in order to deal with people farming encroached land by recog; 
nizing them as revenue landowners. But for all the reasons we noted when 
speaking of Maharashtra, access was limited by administrative and geographi- 
cal difficulties. Thus, great disparities developed between what was registered 
in the Land Record Office and what existed in tribal reality.'* 

Visiting these isolated and strongly traditional villages, we realized some- 
thing of the complexity and texture of these cultures. In submissions to our re- 
view, anthropologists have helped us to understand some of these in greater 
detail. It is clear that there are many features of these communities that bear 
directly on the impacts that construction of the Sardar Sarovar dam would be 
likely to cause. But we must acknowledge that we have only learned enough to 
appreciate that a great deal more needs to be understood if policy design and 
implementation are to be successful. 

Between 1986 and 1989, World Bank mission reports repeatedly called for 
baseline data to be compiled for the Madhya Pradesh submergence villages. 
Failure to collect this information was tantamount, in the opinion of many 
Bank officials, to a failure of implementation and therefore an aspect of non- 


12 Amita Baviskar provided the details for this process in Madhya Pradesh on the basis of her 


intensive field work in Anjanvada. 
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compliance with agreements. Notwithstanding state government analyses that 
suggest numbers are lower than might have been supposed, more families in 
Madhya Pradesh anticipate displacement and relocation by the Sardar Saro- 
var reservoir than in the two other states combined. 

The scale of the displacement in Madhya Pradesh, alongside the immediate 
intention to relocate large numbers of oustees by 1993, are measures of the 
need for comprehensive detailed data. In fact, Madhya Pradesh’s 1992 Action 
Plan is based on a household survey, often known as the 64- or 66-point survey 
because of the number of its columns. Madhya Pradesh officials told us that 
this had been completed in 165 of the submergence villages, and would soon 
be ready for all 193. 

Many questions were raised in the course of our inquiry about the reliabil- 
ity of this survey. It was carried out in recent years, when opposition to the 
dam in Madhya Pradesh villages was intense. Opposition included refusal to 
cooperate with officials, and non-compliance with any information-gathering 
exercise. Activists in Madhya Pradesh insisted that very few villages had al- 
lowed surveys to be done house to house. This is to some extent confirmed by 
the Madhya Pradesh monitoring and evaluation reports in their frequent ref- 
erences to difficulties of gathering data. They speak of the “non-cooperative 
and often violent attitude of the people belonging to these badly affected vil- 


”13 and state that: “The path of data collection in submerging villages is 


lages, 
now not an easy going task. Many times, point blank they refuse to give any 
information to us.” '* The 1989 and 1990 reports speak of the same problem and 
describe the devices and even deceptions that monitoring and evaluation field 
workers have adopted in order to elicit proper information. These tactics, they 
report, include posing as anti-dam activists themselves, and, generally, finding 
every possible way of establishing that they are not government officials. 
These unfortunate circumstances obviously cast some doubt over any claim on 
the part of government that reliable house-to-house survey work has been 
completed in the submergence villages. 

Researchers familiar with data gathering in Madhya Pradesh and govern- 
ment officials told us that a large amount of information can be gathered by a 
“desktop” procedure. By this they mean that discussions with local officials 
and well-informed individuals from selected communities can achieve a more 
or less adequate completion of questionnaire forms. This may well result in 
useful approximations, and an initial basis for assessing the scale of the prob- 


!3 Doctor Hari Singh Gour University, Sagar, Monitoring and Evaluation, Bi-Annual Report, 
September 1991. 

14 Doctor Hari Singh Gour University, Sagar, Monitoring and Evaluaties, Bi- Annual Report, March 
1991. 
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lem. At the individual level—which is what ultimately counts for the oustee 
families themselves— “desktop” data gathering cannot be adequate. 

In its September 1991 report, the Doctor Hari Singh Gour University mon- 
itoring and evaluation team provided a brief critique of the 64-point survey. 
They note “the area of discrepancy in the description between the government 
record and our own observation” (pp 265ff). They expressed their findings 
and concern at a case-by-case level, giving the names of persons who are on 
the lists but not resident in the villages, or said to be resident but who are no 
longer alive, etc. They also compare the findings of the 64-point survey with 
land acquisition notices issued by the collector in a number of villages. Here 
they find large numbers of discrepancies. For three villages, the person-by- 
person listing of affected lands recorded by the 64- point survey is at odds with 
land acquisition and revenue records—the survey omits some oustees entirely 
and sometimes misrepresents the size of lands by a factor of two or more. 

The monitoring and evaluation reports of the Doctor Hari Singh Gour Uni- 
versity do not fill the gap left by the tardiness and deficiencies of the Madhya 
Pradesh Government data. They seek to establish the basis for monitoring re- 
settlement and rehabilitation; they are not designed to underpin an action 
plan. 

It is obvious that in a large area of uneven topography flooding and assocı- 
ated displacement of people will vary considerably throughout the region: The 
Government of Madhya Pradesh and the monitoring and evaluation team 
concur on the extent to which each village will be affected. They told us that 79 
villages will suffer inundation of more than 10 per cent of their lands. 13 They ar- 
gue that in the more level lands of the Nimad, farthest from the dam site, it will 
be mainly house sites, rather than land, that will be submerged. In the heavily 
tribal areas—Alirajpur, Kukshi, and Badwani—villages are more severely af- 
fected.!© Of the 79 communities that are expected to suffer extensive inunda- 
tion, 76 are in these three areas. The first 17 villages to be submerged accord- 
ing to the Madhya Pradesh government Action Plan schedules are all in Kukshi 
or Alirajpur, with tribal populations of 42 per cent and go per cent respect- 
ively.'7 The flooding of the first, Akadia, is anticipated for the monsoon of 


15 Details of this estimate are set out in: Doctor Hari Singh Gour University, Sagar, Monitoring and 
Evaluation, Bi-Annual Report, September, 1991. See also our discussion of probable increased 
backwater effects upstream of the dam as a result of sedimentation (Chapter 12). 

16 This is true even if the exact numbers given by the monitoring and evaluation report are not 
correct. 

'7 According to data prepared by Amita Baviskar for our review, Scheduled Tribes as a percentage 
of total oustees in the other Madhya Pradesh tehsils is as follows: Badwani 60%, Manavar 21%, 


Thikri 24%, Dharampuri 9%, Kasravad 15%. 
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1994-95, followed by 16 more in the monsoon of 1995-96.'® 

Because of the unreliability of government statistics, we asked anthropolo- 
gists and others who know Madhya Pradesh well about landholdings there. 
Those who have given us submissions state that, as in Gujarat, there is virtu- 
ally no landlessness in the tribal communities of Alirajpur and Kukshi, 
whereas in the caste villages of the Khargone and Dhar districts significant 
percentages (up to 50 per cent) of village populations are laborers on others’ 
farms. Even in these cases, we were told—both by social scientists and villag- 
ers themselves—that very few people are absolutely landless: most farm la- 
borer families have either a small private plot, access to public grazing land, or 
drawdown agriculture on the river bed. 

Despite the absence of precise numbers, the vital importance of the policy 
issue to the people of these villages is clear. Madhya Pradesh officials confirm 
this. They have estimated that approximately 50 per cent of oustee families 
will move to Gujarat, but that this 50 per cent will need 23,000 hectares of re- 
settlement land; the 50 per cent staying in Madhya Pradesh are expected to re- 
quire only 2,000 hectares (Action Plan, Part 1, Annexure v). When explaining 
these numbers, senior officials said that their estimates are based on two as- 
sumptions: first, families losing houses but not land, or very small proportions 
of their land, are likely to wish to stay close to home; second, since those who 
settle in Gujarat will do so under the terms of the Gujarat policy, those losing 
lands would “naturally” (the word chosen by both the Deputy Chairman and 
Director of Rehabilitation and Resettlement at the Narmada Valley Develop- 
ment Authority) opt for Gujarat rather than Madhya Pradesh. 

In fact, since late 1990 some 400 families have relocated to sites in Gujarat. 
Families from Bhawati, a village in Badwani tehsil, have chosen land at Gutal, 
and are spending some proportion of their time in tin sheds there.'? A group of 
families also moved from Sondul to Morkhala, while people from Jalsindhi 
and Akadia, villages in the Jhabua district, have moved to Gaulagambi and 
Suriya. Akadia and Jalsindhi are both villages in the first phase of Madhya 
Pradesh submergence, but Bhawati and Sondul appear on the submergence 
schedules for the year 1996-97. Professor Gouraha, head of Doctor Hari Singh 


18 The villages in order of submergence, according to.a map of all villages in the Sardar Sarovar 
area given to us by the Nigam, are as follows: (1) Akadia, (2) Sirkhedi, (3) Anjanvada, (4) 
Jalsindhi, (5) Bara Amba, (6) Dub Khadha, (7) Khundi, (8) Sakarja, (9) Kakarsela, (10) 
Chikalda, (11) Chameli, (12) Jhandana, (13) Sugat, (14) Bhitada, (15) Roligaon, (16) Kukadia, 
(17) Temla. 

'? Tin sheds have been used as temporary accommodation at virtually all relocation sites— 
sometimes for as long as three years. The sheds are unsightly, not suited to the climate, and have 
been the object of much criticism. However, many oustees need accommodation that can be 
locked up when they are away, and they anticipate making use of the tin in future as housing for 
animals. Oustees’ opinion about them is divided. 
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Gour University Monitoring and Evaluation Unit, told us that relocation from 
Bhawati and Sondul has been a direct result of “landless” persons seeking 
benefits in Gujarat. Unfortunately, we do not have detailed data for these vil- 
lages that can confirm or qualify this statement. 

It is important to note here that workers of the Anand Niketan Ashram and 
Nigam officials have sought to speed up resettlement to Gujarat from Madhya 
Pradesh. Groups of oustees have been bused around Gujarat sites and encour- 
aged to choose land there and then. Monitoring and evaluation reports (see es- 
pecially March 31, 1991) indicate that oustee families from eight villages have 
inspected land in Gujarat at at least 15 different sites. Also, by spring 1991, 
Gujarat had identified at least 30 other villages where private land could be 
acquired for Madhya Pradesh oustees, with a total of some 1,500 hectares of 
agricultural land being available. In this way, Madhya Pradesh resettlement 
takes advantage of the Gujarat process, in particular the energy and thorough- 
ness of that state’s Land Purchase Committee. At that time (1990-91) no 
equivalent provisions were being offered in Madhya Pradesh; both the policy 
and the implementation of the first stage thus constituted a direct pressure on 
large numbers of families to move to Gujarat. 

We discussed this issue with officials at every level of the Madhya Pradesh 
government that has responsibility for resettlement. We were told repeatedly 
of the problems they have encountered with resistance at the village level, and 
they assured us that they had time on their side: the resistance was beginning 
to decline, they said, and submergence was still a minimum of two years away. 
They continue to reassure: the surveys will be completed; those who do and do 
not wish to move to Gujarat will have a chance to make their preferences 
known; alternative sites will be identified for both land and house sites. 

We visited many villages in both the Nimad and the tribal areas of Aliraj- 
pur and Kukshi. We held small meetings with one or two families in their 
homes, in villages that could be reached only by walking many hours. We had 
discussions with groups of women, in both tribal and mixed caste communi- 
ties. We talked to individuals as we walked along the river. And we were in- 
vited to meetings where more than a thousand villagers had gathered to see us. 
Sometimes as we were travelling, we would find the road blocked by crowds of 
people, who, having been told that we were coming, wanted to make sure we 
saw their fields and villages and heard their points of view. Also, we visited 
several places where Madhya Pradesh resettlement and rehabilitation officials 
have begun to establish new house sites. And for three of these sites, we visited 
the submergence villages, from which, it is intended that people will relocate. 

Virtually everywhere we went in Madhya Pradesh people in or close to the 
submergence zone gave us to understand that they felt badly treated by the en- 
tire resettlement and rehabilitation process. They told us that there had been 
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virtually no consultation. This is borne out by a 1987 report on consultation 
prepared by the Multiple Action Research Group, which stated: 


Even more pertinent is the total illegality of the whole operation 
[of notification]. Section 4 of the Land Acquisition Act 1894 
(and its successor 1984) requires that the occupier must be 
given a notice that his land is likely to be required for a public 
purpose. Only after giving the notice can any work of surveying, 
soil testing etc. be done on that land. Admittedly the notice does 
not have to be served individually in Madhya Pradesh. (In 
Maharashtra it is necessary to do so.) But what sort of a public 
notice is it, if no one, not even the Patil, has seen it? What sort of 
democracy is it if the stone markers are implanted with indiffer- 
ence and silence at best and callous secrecy at worst? No where in 
the valley did we meet anyone who had actually seen a public notice or had 
it read out to him.?° [emphasis in original] ; 


In villages with close to 100 per cent illiteracy we found that the only infor- 
mation about submergence schedules and land acquisition had come in the 
form of posters put up in market towns as much as a whole day’s walk away, or 
on cards sent to families through the post. Knowledge about policy, including 
discrepancies between Gujarat’s and Madhya Pradesh’s provisions, seemed to 
have come from non-government organization workers. Since many of these 
are intent on stopping Sardar Sarovar, information that they share with villag- 
ers cannot be said to constitute a positive aspect of implementation. 

Officials told us that their access to submergence villages had been very 
limited since 1988. We have already discussed the implications of this for the 
database. The implications for consultation are commensurate. 

Some of the Doctor Hari Singh Gour University monitoring and evaluation 
reports take the view that there are many families in the Madhya Pradesh sub- 
mergence zone, particularly in the more remote tribal villages and among the 
poorest of landless laborers in the Nimad, who would be happy to take advan- 
tage of resettlement and rehabilitation. But the reports also indicate that the 
terms under which such resettlement could work for them are, in many re- 
gards, very different from anything that is being set out in the Madhya 
Pradesh policy. The early reports, notably a study of Kakarana, indict the pro- 
cess and the provisions of the policy alike. One report calls for construction of 


20 Multiple Action Research Group, Sardar Sarovar Oustees in Madhya Pradesh: What do they know? (3), 
Barwani, Madhya Pradesh, 1987, p ii. 
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Sardar Sarovar to stop until an adequate policy is designed.?! Another report, 
which analyzes land use in a tribal village, concludes that pastoralism is at 
least as important as arable agriculture, and takes the view that on average 
each family requires 19 hectares of land.” A thrust of the early work of the Doc- 
tor Hari Singh Gour Wniversity monitoring and evaluation program is to- 
wards a fundamental reappraisal of Madhya Pradesh policy. Discussions we 
had with Professor Gouraha confirmed this impression. He emphasized the ex- 
tent to which oustees had many good reasons to maintain extreme skepticism 
about both policies and their implementation. 

When we visited Madhya Pradesh in October 1991, government officials 
there told us that their plans were well advanced, and that despite difficulties 
over access to submergence villages they foresaw no real obstacle to successful 
resettlement and rehabilitation. When we visited submergence villages in 
Madhya Pradesh in October and then again in December we saw no sign of 
progress in any aspect of resettlement and rehabilitation in Madhya Pradesh. 
On a third visit to villages, in February 1992, some activity was visible. A 
number of sites were being prepared adjacent to submergence villages to ac- 
commodate houses of people losing homes but not land. The ones we were 
shown were being set up for communities likely to be affected by backwater 
submergence. Madhya Pradesh officials said that this means that the villagers 
will be at risk only in high monsoon years after 1997. 

In the course of discussions with Madhya Pradesh officials who were re- 
sponsible for the establishment of these sites, we were told that the hope was 
that their creation would establish the government’s credibility in the minds of 
oustees, and that villagers would therefore begin to accord more respect to the 
resettlement and rehabilitation process. In effect, these new sites appeared to 
be an element in the political struggle in the submergence area. 

We visited three of the villages for which these new sites were designed. At 
Khalburj the people told us that they were happy about the new house site, 
that they were looking forward to improved services of all kinds, and that offi- 
cials had discussed this move with them for at least eight months. When we 
went to Arbarpura, however, we were given the impression that consultation 


21 Doctor Hari Singh Gour University, Sagar, Studies on Resettlement, Report No. 12, 1988-89, p 48. 
It states: “No society can afford to go with a development project which envisages to bring 
prosperity for one section of its people at the cost of destruction and even annihilation of another 
section with equal population.” 

22 Doctor Hari Singh Gour University, Sagar, Studies on Resettlement, Report No. 15, 1990-91, p 39. 
See also p 30. For further details of the importance of animals and grazing, see Village Studies for 
Resettlement, Report No. 4, 1988, pp 55-60, and Monitoring and Evaluation, Bi-Annual Report, 
September 1990, p 58. The Bank’s April 1987 review mission reached a similar conclusion for 
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with the people had been minimal and that there was considerable unease 
about the site itself. A woman interrupted our meeting there, protesting that 
no one should be forced to leave the Narmada, the mother from whom they re- 
ceive the milk of life. When we asked other people whether or not they were 
satisfied with the new site, their answers were equivocal. There seemed to be 
difficulties with access during the monsoon, water supply, and accommoda- 
tion for animals. Most troubling to us, however, was the fact that the villagers 
had apparently played virtually no part in the design of the new site. They told 
us that they had never been shown any plans, and when we asked officials if 
they had brought provisional designs of the new site to the villagers, the offi- 
cials remarked that since they were illiterate, the people would not have been 
able to understand them. 

At Chichli, where over 100 households are expected to relocate, people 
were especially insistent that they had played no real part in the choice of re- 
settlement site. Indeed, several people we met with there told us that virtually 
everyone in the village was opposed to the site. They also told us that there 
was a hill which would have been far more suitable. It transpired that a Mad- 
hya Pradesh official had visited Chichli to obtain approval for the new village, 
but had met with only a dozen individuals and had gone with only five of them 
to the site itself. The official herself told us that she had not managed to con- 
sult with the women because they do not attend public meetings. We asked her 
if she had made a point of going to visit them in their houses to talk to them 
about relocation. She said she had not done so. Yet officials of Madhya 
Pradesh took the view that they had secured approval of the Chichli people for 
the site. When we pressed Madhya Pradesh officials on this, they responded 
by saying it was only a matter of time before they would succeed in persuading 
the people of Chichli that in fact their new village would be ideal for them. 

Nothing we saw in Madhya Pradesh led us to believe that implementation 
of the resettlement process in the submergence villages was being carried out 
in the spirit of the various undertakings by which it is supposed to be guided. 
Activism in the region after 1988 may well have become a severe obstacle. Yet 
this activism is itself a measure of failure of implementation, in particular a 
failure of consultation with the oustees themselves. 

The Bank missions of April/May and November/December 1991 again 
criticized Madhya Pradesh. Progress with the database was noted, but the is- 
sue of policy was once more identified as a real problem. The second of the two 
1991 missions recommended that the policies of both Maharashtra and Mad- 
hya Pradesh be reviewed in order “to make sure that they can achieve the 
overall objectives.”?? The fundamental difficulties in Madhya Pradesh persist. 


?3 Abdul Salam, submission to the Independent Review, 1992, p 92. 
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Pressure on oustees to go to Gujarat and failure to provide a real alternative in 
Madhya Pradesh are part of the continuing problem. 


GUTAL, SURIYA, AND GAULAGAMBI 


Oustees from Madhya Pradesh have selected land at a number of Gujarat 
sites.** The earliest of these was established at Gutal, 50 kilometers east of 
Baroda, and the first families visited the site and began to use the tin sheds 
there in 1990. We went to Gutal in December 1991. Among the more recent 
Madhya Pradesh resettlement sites in Gujarat are Suriya and Gaulagambi, 
which we visited in late January 1992. 

Nigam officials told us that Gutal exemplified the opportunity that resettle- 
ment in Gujarat provided to oustee families of Madhya Pradesh. Thanks to 
the provisions in the Gujarat resettlement policy for encroacher and landless 
oustees, they said people who could never otherwise have expected to become 
landholders and who did not qualify for land under their own state’s policy, 
were being provided with a unique opportunity. One official, speaking of those 
who had relocated to Gutal, said: “They could hardly believe their good for- 
tune; they were no longer landless.” He said oustees’ circumstances now were 
“beyond their wildest dreams.” 

From the people of Gutal we heard many complaints. Some people told us 
they had been given to understand that they would, once they had relocated, 
be provided with large, pukka houses, not unlike the ones belonging to some of 
the landowners in the neighboring host village. When we asked why they did 
not bring their own houses from Bhawati, people said, laughing, that their 
houses in Bhawati were large pukka ones; obviously they could not be moved. 
They said that between them the 80 different families now at Gutal had owned 
44 such houses. 

We asked if they were pleased to have got land. The people we met with 
told us that they had all had land at Bhawati, albeit very small plots. One per- 
son explained that he had had one and a half acres that he had received from 
his father. Most important, they said, that virtually all land at Bhawati was ir- 
rigated, and they could get three crops per year there. At Gutal, they said, 
there was only one crop. Therefore, they went on to say, one and.a half acres at 
Bhawati equalled five acres at Gutal. 

In general, they said, their living standards and the quality of their life as a 
whole had gone down. Surprised to be told this, we sought as complete a clari- 


24 Pressure on Madhya Pradesh oustees to accept land in Gujarat means that the number of sites is 


increasing as we write. 
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fication as possible. We asked each person at the meeting whether they 
thought their standard of life was equal here to what it was before. Everyone 
claimed that now they were worse off, even though they had owned so little 
land before. Some did say, however, that if they had irrigation and good pukka 
houses, things might be all right in the end. 

The people at Gutal spoke to us at some length about what it had been like 
to live right on the banks of the river, have forest lands, and be able to fish. 
Also, they said they had harvested leaves for making cigarettes as well as fruit, 
fodder, firewood, building materials, medicine, gum, herbs, vegetables—the 
list was long. As they identified the items, the people conveyed real grief. 

They also told us that at Bhawati they had a good school and a government 
hospital, whereas here they have to go two kilometers to get medical help, in 
which they appeared to have little confidence. A group of women told us that 
none of them would give birth at Gutal, but would, if at all possible, have their 
babies at Bhawati. Similarly, they told us that they try to make sure their mar- 
riages take place in the old village. They said: “Our society is not here. We do 
not know the rituals, or how we’ll be treated. Perhaps, later on, if many 
Bhawati people come, we will have our own society.” 

The women went on to say that they felt as if they had lost their parents as a 
result of coming to Gutal. They had never seen Gujarat before. They had not 
been consulted before coming, and had not made any preliminary visits. 

Late on in the meeting at Gutal, Bihar Lal, the community leader, arrived. 
He said: “We got many promises and had faith. We trusted that they would 
keep their promises, therefore we did not get anything written down. Now 
we're not getting the houses or the irrigation—the most important things that 
were promised to us.” He also said: “We are like dead people. What is the 
point of living like dead people? When you are submerged, you are dead.” 

Having heard these and similar expressions of intense dissatisfaction, we 
asked how they would now do things with the benefit of hindsight. They told 
us they realized they should have made sure that everything was provided for 
their livelihoods before they moved. 

At Suriya and Gaulagambi people were much more optimistic. They told 
us that they had decided to move to Gujarat from Akadia and Jalsindhi, be- 
cause they had no choice. The dam was going to flood them out, they said, and 
though some of their neighbors had decided they would move farther up into 
the forest when the waters came, they said that they did not believe the land 
deeper in the hills could support them. Several men said they would have pre- 
ferred to stay in their villages in Madhya Pradesh, but given they had no 
choice, now they would make the best of what was available to them. 

Several people at Suriya said they had been shown land in four different 
places, and had finally opted for Suriya because they judged the productivity 
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of the soil to be high. They missed the forests and many other parts of what 
they called “our own lifestyle,” but said that they are able to adjust. They 
have to manage without fish, they told us; in Akadia, they estimated that they 
would catch up to five kilograms a day. They also pointed out that they did not 
have enough grazing land at the new sites and badly needed a cremation 
ground. People said they were having to sell most of their animals. 

But people in these two villages expressed some confidence that the govern- 
ment would keep its promises. They believed that they would eventually get 
the means to put up their houses here, build new houses if necessary, establish 
irrigation, get electricity, and achieve agricultural success. They also thought 
that relations with their neighboring villages would not cause them any diff- 
culties. 

We were puzzled by the differences in what we heard between Gutal and 
the other two sites. It may have been due in part to the fact that Gutal is con- 
siderably larger than either Suriya or Gaulagambi, and we spoke to far more 
people there. Another possible explanation may be that once people have been 
persuaded to resettle, provision of services to them declines. A number of 
oustees at several different relocation sites told us that they believed this to be 
the case. They told us that they suspected they were encouraged to move with 
promises, but that the objective was to get them to accept land rather than to 
rehabilitate them. This would mean that the experience of the implementation 
of the policies gives rise to a growing sense of discontent. People had been at 
Gutal long enough to begin to think that promises might never be kept. It is 
also possible that implementation at the site-by-site level has improved re- 
cently, and that officials and non-government organization workers are now 
seeking to ensure that resettlement takes place more smoothly. Non-govern- 
ment organization workers suggested to us that anxiety about implementation 
of policy in Madhya Pradesh has resulted in an intense and recent effort to 
make sure that its oustees are provided with as much of what they need as 
quickly as possible. They said both Gujarat and Madhya Pradesh govern- 
ments recognized that the credibility of resettlement and rehabilitation, espe- 
cially in the eyes of the Bank, depended on Madhya Pradesh oustees being 
willing to move to Gujarat sites. We noticed that tin sheds at sites for Madhya 
Pradesh resettlement were provided with plinths—that is, concrete flooring— 
and tiles, and therefore were for the most part superior to anything available to 
Gujarat oustees. Also, officials told us that some of the best land being ac- 
quired by the Gujarat Land Purchase Committee was being set aside for 
people coming from Madhya Pradesh. 

Each of these possible explanations creates uncertainty about the basis for 
long-term implementation. There can be no doubt but that the resettlement 
and rehabilitation process depends upon persuading people to move, and at ef- 
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fecting their move with a minimum of confusion. The process is therefore likely 
to be accompanied by promises of benefits. Given the persistent criticism of 
policy and implementation, and the extent to which relocation and rehabilita- 
tion are driven by construction schedules, this emphasis is inevitable. 

So little actual rehabilitation has been done for Madhya Pradesh oustees 
that their long-term prospects can only be judged on what is embedded in pol- 
icy and the limited implementation we describe. We are left with a narrow ba- 
sis on which to assess the likely outcome. We have already seen how few sites 
are likely to accommodate more than 100 families. Moreover, the scatter effect 
has negative impacts on the integrity of culture and community. In the end we 
return to the problems of policy, its appropriateness to the various communi- 
ties of Madhya Pradesh, and to the low degree of regard that Madhya Pradesh 
officials have shown for the ultimate social and economic welfare of Madhya 
Pradesh oustees. Compliance with the broad principles and objectives that the 
Bank requires depends on both policy and implementation. On neither count 
is the case of Madhya Pradesh reassuring. 


SOME CONCLUSIONS 


Resettlement and rehabilitation in Madhya Pradesh has not proceeded very 
far. This in part is a natural outcome of its location at the upper reaches of the 
reservoir: submergence is not anticipated until 1997-98 for a sizable propor- 
tion of its villages. But given the scale of the impacts in Madhya Pradesh, all 
possible time should have been used to ensure that suitable measures would be 
in place, both as to policy and implementation. 

In fact, the basis for resettlement and rehabilitation measures and plans for 
Madhya Pradesh has always been, and continues to be, severely limited. No 
comprehensive data were gathered prior to the onset of the resistance in the 
valley which has virtually denied authorities access to many villages. Such in- 
formation as is on hand, as the result of the government questionnaire, ap- 
pears to be of little value. Findings are not sufficiently solid to ensure that 
plans based on them will address problems accurately. In particular, Madhya 
Pradesh’s claim that oustees have chosen where they wish to relocate does not 
stand up to scrutiny. 

Generally, consultation with those likely to be affected by the Sardar 
Sarovar Projects has been minimal. This was documented by MaRG, an inde- 
pendent research institute, in 1987, and has been confirmed by our own meet- 
ings with large numbers of Madhya Pradesh oustees. This failure applies to 
both the tribal villages of the Alirajpur hills and the caste villages of the 
Nimad. It represents an administrative lacuna and serious non-compliance 
with the 1985 credit and loan agreements. 
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on Pc AS Su T 


In its statement of “broad principles” Madhya Pradesh’s resettlement pol- 
icy affirms that the aim is that all oustees will “after their relocation and reset- 
tlement improve, or at least regain their previous standard of living within a 
reasonable time.” It also states that it will ensure “that no hardship is caused 
to the displaced families in moving out from their present habitat in to a new 
place and way of living,” and that “Special care would be taken of the families 
of Scheduled Castes, Scheduled Tribes, marginal farmers and small farmers.” 
It also affirms that “Families having legal titles to land and the encroachers 
would be treated on the same footing.” And oustees are given the right to 
choose to move in social groups of their choice, and to either the Gujarat com- 
mand area or “near the periphery of the affected areas in accordance with 
their preferences.” 

But the actual terms of this policy have consequences at odds with its 
“broad principles.” Provisions for major sons and encroachers are open to the 
same fundamental objections as can be made in relation to Maharashtra pol- 
icy. It is to be recalled that tribal villages are the homes of people who depend 
on a range of resources among which agricultural plots are of great impor- 
tance. These plots are used and occupied by families who depend upon them 
and regard them as their own. Yet by virtue of historical and administrative 
processes, a significant proportion of these plots are deemed to be encroached. 
In so far as land is encroached, and the families who work it are unable to pro- 
vide proof ‘of their having held it prior to 1987, they are not recognized as 
landed. This means that they are not eligible for the one benefit—a viable plot 
of agricultural land—that we believe is a necessary (though not necessarily suf- 
ficient) condition for their successful rehabilitation. 

_ Similarly, major sons—who in other submergence areas are known to con- 
stitute something like 40 per cent of oustees—do not, according to the mea- 
sures of Madhya Pradesh resettlement policy, qualify for land. This creates a 
real potential for the effective dispossession of many families. 

These policy failures are compounded by lack of data. No one has carried 
out appropriate socioeconomic cr anthropological analyses of the Madhya 
Pradesh submergence villages that have informed, still less shaped, either pol- 
icy or implementation. Monitoring and evaluation provide some important in- 
sights into the economy of a number of villages. But these are limited in their 
data—they represent case studies, not comprehensive baseline data. Also, they 
were carried out after the policy had been decided, and therefore are guided by 
its preoccupations and not by the appropriate social scientific concerns. No 
one is able to tell us, for example, what are the consequences of the provisions 
for encroachers and major sons; no one can even identify the scale of the prob- 
lems these measures could cause. This is because the officials involved are re- 
quired to defend a policy that exists rather than identify what the people need. 
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Policy, data, and consultation problems therefore mean that large numbers 
of Madhya Pradesh oustees cannot expect to regain their standard of living as 
a result of resettlement and rehabilitation. The prospects of Madhya Pradesh 
satisfying the overarching and controlling principles of Bank policy and the 
1985 credit and loan agreements are remote. Indeed, as things stand, many 
oustees can expect to experience a substantial loss of economic status; the ex- 
pectation is that they will go from having land to being landless. 

The reply that is made by Madhya Pradesh to these criticisms consists in 
pointing to the relatively prosperous farfners of the Nimad, saying that they 
are well able to take advantage of the policy as it stands, and to the measures 
the state promises will secure employment and other benefits to the “land- 
less.” It is also said that the difference in policy between Madhya Pradesh and 
Gujarat means that oustees who are landless or in danger of becoming so can 
elect to move to Gujarat, and take advantage of land being offered there under 
more generous terms. $ 

But these replies raise many difficulties. It may be that prosperous farmers 
of the Nimad will be able to secure greater benefits than others. Many of them, 
however, have between two and six hectares of highly productive land. They 
told us that they do not believe that their resettlement is likely to secure equiv- 
alent economic security. Given the record of Madhya Pradesh when it comes 
to resettlement of persons displaced by its other development projects, the 
farmers’ apprehensions appear to be justified. 

Even if the richer and more powerful members of the Nimad community 
can indeed secure adequate compensation, this does not begin to meet the dif- 
ficulties we describe. The Bank’s special obligation under its own resettlement 
policy is to the poorer and weaker elements of society. Its policies are designed 
to ensure that development does not mean that the rich thrive while the poor 
suffer social and economic losses. Yet the very groups most at risk—the tribal 
encroachers, small landowners, and landless laborers within highly integrated 
farm and village life—are the ones who express the most poignant fears, and 
who are most at risk. 

Moreover, any suggestion that policy deficiencies can be remedied by vir- 
tue of the benefits available in Gujarat flies in the face of the people’s right to 
choose to be resettled in Gujarat or in their home state “near the periphery of 
the atfected areas.” Failure to provide a real option in the form of sufficient 
areas of irrigable land within Madhya Pradesh—which is a persistent factor in 
Madhya Pradesh’s inadequate planning—is to drain the meaning from right of - 
choice. 

Very many of Madhya Pradesh’s oustees simply do not believe that imple- 
mentation of the policies that are in place is likely to secure people’s long-term 
wellbeing. On the contrary, Madhya Pradesh oustees insist that resettlement 
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will bring something considerably different than rehabilitation. 

Many of these fears are natural, even inevitable. No one likes to move— 
even if the prospects are not entirely negative. But all that we learned about 
policy, planning, and consultation in the case of the Madhya Pradesh submer- 
gence area invites the very conclusion that apprehensive oustees repeatedly 
sought to share with us. All in all, we have little confidence that in Madhya 
Pradesh, where a substantial majority of Sardar Sarovar oustees live, there 
will not be a repetition of the tragedy that has afflicted so many other develop- 
ment projects. Much of the scene seems to be set for such an outcome: lack of 
planning, institutional indifference, policies that discriminate against the 
weakest and poorest of oustees, and a substitution of paper planning for real, 
on-the-ground commitment to measures that will work. 

The Bank cannot escape some responsibility for this. It has allowed the 
state’s policies to be limited to the measures set out in the Tribunal award, and 
then accepted Madhya Pradesh’s interpretation of the loan agreement to re- 
sult in policies that fail to protect the poorest and weakest oustees. This has 
roots in the Bank’s inadequate project appraisal, and limited follow-up in the 
earliest stages of implementation. Moreover, mission after mission reported on 
the failure of Madhya Pradesh to produce adequate data, the weakness of its 
resettlement plan, its persistent failure to implement even its own policies, and 
its insistence on setting out resettlement proposals that are “vague to the point 
of being wholly unresponsive to Bank policy guidelines.” 

Despite this litany of complaints, the Bank was persuaded to adopt a piece- 
meal carrot-and-stick strategy for securing Madhya Pradesh’s compliance. 
The carrot was support for the Narmada Sagar Projects, from which Madhya 
Pradesh anticipates direct benefits on a large scale, but whose construction is 
likely to require Bank funding. The stick was the implied threat that the Bank 
would withdraw from Narmada projects, and therefore from Narmada Sagar. 
Despite the fact that this tactic secured few improvements, it continued. More- 
over, when criticism within the Bank reached a high pitch of intensity, it ap- 
pears to have been allayed by the Bank’s country department. This has made 
it possible for Madhya Pradesh to avoid implementation targets and requests, 
or even demands, that progress on one or another of the crucial compliance is- 
sues be made. 

Reluctance to press with real conviction for compliance by Madhya 
Pradesh has sent a signal not only to Madhya Pradesh, but perhaps to other 
states in India where the Bank is funding projects with resettlement compo- 
nents. The signa! is to the effect that, in the end, compliance does not matter 
all that much. There are many officials within the Bank who do not take this 
view—this much is made clear by the substance and tone of many mission re- 
ports. But the outcome of complaints has never been decisive; appeals for more 
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time, another chance to set matters right, a conciliatory tack, acceptance of the 
Madhya Pradesh interpretation of the Tribunal’s award, or faith in its latest 
statements of intention have prevailed. 

Had the Bank stood firmly by its principles in the early stages of the Pro- 
jects, or made its policy principles inescapable in the first phase of implemen- 
tation, many of the deficiencies we have noted might have been avoided. As it 
is, the situation in Madhya Pradesh leads to an inescapable conclusion: there 
are in place neither the instruments of policy nor the institutions that could en- 
sure that Madhya Pradesh oustees receive that which the Bank holds up as 
their minimal right—to be relocated in such a manner as.to ensure they do not 
suffer a permanent decline in their standard of living. —_, 
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Construction of a branch canal, showing machinery specially designed for 


lining the canal with concrete. 
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Chapter 9 
THE CANAL 


A major purpose of Sardar Sarovar dam is to supply irrigation, domestic, and 
industrial water to Gujarat and, to a lesser extent, Rajasthan. The system to 
accomplish this consists of a system of canals, all supplied by a main canal, 
which is planned to run 458 kilometers across Gujarat from the dam site at 
Kevadia to the Rajasthan border. A 75,000-kilometer network of branch ca- 
nals, distributaries, and minor irrigation channels is designed to deliver water 
to parts of central Gujarat, Saurashtra, Kutchch, and into a small area of 
southern Rajasthan. 

The land required for this undertaking is determined by the width of each 
ievel of canal. The right of way required for the main canal at its head is 250 
meters, and at its northern end is 100 meters. The average width of the Saur- 
ashtra branch canal is 160 meters; the other branches are between 50 meters 
and go meters wide. The distributaries vary from 25 meters to 40 meters in 
width, and the minors from 15 meters to 25 meters.! It is estimated that the 
main canal will cover 12,123 hectares, the branches 24,500 hectares, and the 
distributaries 48,500 hectares. The total area required for construction of the 
canal network, therefore, exceeds 85,000 hectares.” 

Each level of this system—main, branch, distributary, and minor—entails 
the acquisition of land. In a submission to our review, the Nigam estimated to- 
tal land to be acquired at 73,000 hectares, and pointed out that their calcula- 
tions now show that land acquisition is necessary for a total length of 22,325 


' The irrigation network also anticipates watercourses and field channels that run along field 
boundaries. Given that these would have very small impacts on landholdings, we do not include 


them in our calculations. 
2 These figures are stated in an Indian Institute of Management report, and restated in a Ragsdale 


Associates review of canal-affected peoples, whose findings are set out in a memorandum of 


December 17, 1991, to the World Bank. 


202 SARDAR SAROVAR 


kilometers. Our analysis of the canal concludes that 36,600 hectares of land 
are needed forthe main and branch canals alone. 

Work on the canal began in 1987. Construction of the first phase, as far as 
the Mahi River, is well advanced. Nigam engineers told us that they have 
scheduled completion of this phase by June 1994. Some 11,500 hectares of pri- 
vate land have already been acquired.* We toured the area north of the Mahi 
River, and saw that construction of the Saurashtra branch canal has begun. 

A number of questions inevitably arise. How many villagers will lose land 
and houses to the canal? How much land will each villager lose? Will those 
who lose land be rendered entirely landless, or marginal, or will the loss of 
land be without real significance? Do potential irrigation benefits to affected 
families offset such losses? What provisions have been made to compensate 
those who are losing land to the canal network? 

The canal network forms a major part of the Sardar Sarovar Projects, and 
Bank policy on involuntary resettlement includes canals and irrigation sys- 
tems. We looked to the 1985 credit and loan agreements to find what cove- 
nants the Bank had secured from India and Gujarat to ensure that its policy 
would be carried out. In the agreements for the water delivery project we 
could not locate a reference to canal-affected families, oustees, or resettlement 
and rehabilitation. Furthermore, it was not until the December 1989 Bank 
mission that concern was raised about the impacts of the canal, and not until 
1991 that any attempt appears to have been made, by either Sardar Sarovar 
authorities or the Bank, to assess canal impacts. As in the case of the dam and 
reservoir, there has been no impact study; there are no comprehensive data 
about landholding and socioeconomic conditions along the canal corridor. 
Land for the canal has been acquired under the Land Acquisition Act, 1894. 

In the course of our work in India we met with many individuals displaced 
by construction of the canal, and we visited several villages along the route of 
the canal. At Gadkoi, Songam, and Koliyari people told us about losing their 
land, wells, and trees to the canal right of way. Some of them had lost all their 
land; others had lost substantial proportions. Many complained that their 
lands had been valued far below current real costs of land, and therefore the 
compensation provided by the Land Acquisition Act did not allow them to buy 
equivalent replacement fields. 

Everywhere we went along the canal, we heard disturbing accounts of dis- 
location and dispossession. People told us about wells and fruit trees that had 
been destroyed but not compensated. They showed us where their drainage 
channels had been blocked. They pointed out land that had been divided in 


3 1992 data provided by Nigam indicate: 5,701 hectares for main canal, 4,850 hectares for 
branches, and 963 hectares for distribution network. 
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two by the canal, where in order to get to the other side they had to go two ki- 
lometers to the nearest bridge and then two kilometers back along the other 
side of the canal to their land. We saw villages of landless Nayaks who were 
being forced to relocate, but to whom little or no compensation had been paid. 
We heard repeatedly about gross undervaluation of houses, and visited vil- 
lages where people who had to relocate were given no alternative house sites. 
These were only glimpses of the problem, however, and we were unable to 
measure the extent to which they were representative, or what the real scale of 
the difficulties might be. And when we sought the overall picture, we found 
that it simply had never been drawn. 

As a result of this lacuna, and conscious that our terms of reference re- 
quired us to make an assessment of people affected by the canal, we attempted 
to put together whatever data we could find on canal impacts. We requested 
that the report of the Indian Institute of Management, Ahmedabad (commis- 
sioned by the Nigam and submitted in draft form in September 1991), be 
made available to us. We received it in January 1992. We invited non-govern- 
ment organizations to prepare submissions on the canal. Arch Vahini and 
Narmada Bachao Andolan both contributed analyses of their own data. We 
obtained a copy of the ‘Ragsdale Associates contribution on the canal to the 
December 1991 World Bank review mission. And we invited an economist and 
a statistician at the London School of Economics (both of whom are Indians, 
and one a Gujarati) to take all these data and to judge what conclusions they 
might draw. 4 

The Nigam-commissioned Indian Institute of Management study esti- 
mated that 222,786 khatedars (registered land-owning farmers) will be affected 
by the canal. This number is the highest found ir any of the surveys, and is 
based on projections from data for 165 villages in the command area to the 
3,393 villages of the command area. This projection has been criticized on 
methodological grounds. Nigam objections to the Indian Institute of Manage- 
ment report seek to show that its estimate is an immense overstatement of the 
problem.* Our own assessment of total impact yields the number of affected 
khatedars as 140,000. This is based on careful extrapolations of data, and a 
computer modelling of the canal’s impact on landholders that includes adjust- 
ments for changes in critical variables.” Even so, the gross number of those im- 
pacted does not tell us the amount of land lost by each individual farmer nor 
the total land to be lost by all displaced farmers. 


4t Nigam, submission to Independent Review, Marck 11, 1992, and Nigam “Note on IIM Report,” 
press release, n.d. [1991/2]. 

5 These include: width of right of way, character of landholdings for different sectors, patterns of 
total land ownership, and orientation of fields. Some of these variables have a special relevance to 
estimates for percentages of land lost by individual khatedars. 
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Our main concern is, how many khatedars will either lose all their land or 
lose so much of it that their holdings become marginal? This is a difficult cal- 
culation, but on the basis of data made available for 4,033 hectares of land for 
the main canal and 1,822 hectares for the branch canal, there is an adequate 
sample on which to base a useful estimate.° From the data we received on aver 
age holdings in each region through which the canal passes, it 1s possible to 
gauge the percentage of khatedars impacted and the percentage of lands each 
Khatedar will lose. In effect, the calculation entails laying a model of different 
kinds of canal (width, etc.) on a model of different patterns of landholding. 
Our most conservative analysis shows about 1,100 khatedars becoming land- 
less, and of those who are left with some land, approximately 2 5,000 ending up 
with less than two hectares. Obviously a significant proportion of those who 
are left with two hectares or less were already marginal farmers. By adjusting 
the statistics for this consideration, we get the following results: approximately 
1,100 khatedars become landless, between 5,000 and 6,000 are left with one 
hectare or less, and approximately 7,500 with less than two hectares. 

The Government of Gujarat has pointed out that a khatedar, who is treated 
as a title holder, may hold the land under more than one survey number. This 
means that estimates based on survey number data could overestimate the to- 
tal number of khatedars actually impacted. On the other hand, Arch Vahini 
data and our own discussions with families in the region suggest that in many 
regions, notably among the poorer landholders, one title holder is equal to 
three or four families.’ Since it is probably the case that underreporting of ac- 
tual dependents on the land outweighs over reporting as a result of title hold- 
ers having land under more than one survey number, the figures we give here 
can probably be taken as a conservative estimate of land loss caused by con- 
struction of the canal. 

This kind of statistical analysis which aims to show the scale of the canal’s 
impact looks exclusively at private revenue land. In fact, a significant propor- 
tion of land taken up by the irrigation system is owned by the government. 
The main and branch canals require some 11,500 hectares of government 
land. This is also part of the economic system: public land provides grazing, 
fodder, and fuel wood, as well as possibilities for encroachment. The loss of 
these parcels of land may or may not be a significant factor in the overall im- 
pact of the canal on the people’s lives; there is no information on which to base 


6 o 

4,033 hectares represents 33 per cent of total land taken up by the main canal; 1,822 hectares 
represents 7.4 per cent of total land for branch canals. These are adequate samples on which to 
base useful estimates. 


7 . 
One cause of this understatement of actual dependents on land is. the Gujarat Prevention of 
Fragmentation and Consolidation of Holdings Act. 
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an assessment. Officials in Gujarat told us that these kind of losses are trivial 
when compared to the benefits that would come from irrigation. This is some- 
thing that must be substantiated. Until it is, a matter of crucial importance to 
the lives of people along the canal remains the subject of estimates and specu- 
lations. 

Senior officials at the Nigam and non-government organizations with rele- 
vant experience told us that the Land Acquisition Act is, at best, a rough and 
ready instrument. Many of the problems associated with the Act’s implemen- 
tation are raised in the Indian Institute of Management report, which notes “a 
general tendency” towards undervaluation of land so that those compensated 
were unable to “buy the land at least to the extent of area foregone.”® The 
magnitude of undervaluation is reported to range from 30 to 50 per cent. Also, 
wells and trees very often have not been included in compensation, despite 
their immense importance to khatedars. ; 

Furthermore, there appear to be inconsistencies in the way in which land 
has been valued. In many cases, we discovered that a uniform figure had been 
applied to unirrigated land throughout a village, without attention to special 
features of particular plots. In other cases land of apparently similar quality 
had been acquired for widely varying amounts. For example, in Gadkoi, farm- 
ers told us that they were paid Rs. 2,200 per acre. Others in the same village 
got up to Rs. 3,200 per acre. Similarly, Koliyari khatedars told us they were 
paid Rs. 2,800 per acre for irrigated land, while in Kunverpura, one kilometer 
away, farmers were paid over Rs. 4,500 per acre.” 

In their submission on the canal, the Nigam, in defence of the Land Acquisi- 
tion Act as an appropriate device for dealing with canal impacts, notes that: 
“landholders are free to approach Courts of Law for enhancement of compen- 
sation. Thus, fair dealing is always assured to the landholders” (p 1). Yet we 
were told repeatedly that the poorer farmers, and therefore those most vulner- 
able to the impacts of the cana! on their holdings, rarely if ever felt equipped to 
embark upon litigation. Rather, they simply accepted what was offered to 
them. In fact, we discovered that the success of the small number of richer 
farmers who have litigated over inadequate compensation has intensified the 
sense of injustice among those who have not felt able to use the courts. 

Ina study of rehabilitation and land acquisition, carried out for the Nigam, 
consideration is given to how land acquisition is working for canal construc- 
tion.!° This report notes that the land acquisition process involves “cumber- 


8 Indian Institute of Management Report, Executive Summary. 

° In striking contrast are the prices paid in the past two years for | 
for resettling oustees. These have ranged from Rs. 12,000 to Rs. 22,000 per acre. 

10 See J. K. Sharma, Project Implementation Schedule: Rehabilitation, Land Acquisition and Environment, 


Gandhinagar: Sardar Sarovar Narmada Nigam Ltd, n.d. [1990?]. 


and acquired close to the canal 
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some legal and procedural formalities.” It observes that “the task of land ac- 
quisition is now being carried out at war footings.” Additional staff have been 
put in place by the Nigam in order to speed up the rate at which khatedars’ land 
is acquired for the canal. A likely result of such intensification of the land ac- 
quisition process is to reduce the possibility of careful calculation of suitable 
compensation and detailed assessment of trees and other immovables. 

We believe that considerable weight must be given to the conclusion at 
which the Indian Institute of Management report arrives when it assesses the 
present method of determining compensation. The authors of the Indian Insti- 
tute of Management report state that this is “not at all an appropriate proxy 
for the assets and income actually foregone by the khatedars.” They observe 
that this compensation “really leads to impoverishment of the affected 
khatedars and does not ensure the standard of living enjoyed by them before ac- 
quisition” (p 13). 

Many who have looked at the canal have urged that those affected by its 
construction be granted oustee status. This would mean that those who lose 
more than 25 per cent of their land would be entitled to a minimum of two 
hectares of irrigable land elsewhere. The definition of an oustee in the 1985 
credit and loan agreements for the dam and powerhouse gives some basis for 
such a suggestion, viz.: ““Oustee’ means any person, whether landed or land- 
less, who...has been ordinarily residing, or cultivating land, or carrying on 
any trade, occupation or calling or working for gain, in Gujarat, Madhya 
Pradesh and Maharashtra, and who would be displaced from his usual habitat 
due to the carrying out of the Project;...” This definition would appear to 
cover the case of canal-affected khatedars. Ironically, a parcel of irrigable land 
would be more appropriate compensation for the canal-affected people than 
for the tribal villagers of the submergence area for whom it was intended. Ca- 
nal communities are already accustomed to farming in the Gujarat plains, are 
not dependent on river and forest resources, and can be expected to adjust well 
and quickly to relocation in the vicinity of their existing villages—if they are 
treated as oustees and given a full resettlement and rehabilitation package of 
compensation benefits. 

Nigam, as an agency of the Government of Gujarat, continues to resist such 
a policy change. In its submission to our review on the subject of the canal, it 
acknowledges that there is a problem in the case of those rendered landless by 
the main canal, and speaks of “some few hard cases” that may have “to be 
considered on merits” {p 4). However, its position is that the Land Acquisition 
Act works quite adequately, and that, in any case, the canal is an immense 
benefit to all Gujarat, including those who are impacted by it. The Nigam has 
said: “For such a large irrigation project, which is to benefit the community at 
large, the farmers have always been ready for slight sacrifices.” 
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In the absence of a comprehensive study, the scale of the anticipated sacri- 
fice cannot be known for certain. We have gathered enough evidence to con- 
clude that the canal is the cause of considerable “hardship and disruption,”!! 
potentially on a very large scale. Bank consultants first raised the question of 
whether people were likely to be affected by canal construction as early as 
1983. Only in 1989, however, did the Bank urge that there be a comprehensive 
study of the problem. The Indian Institute of Management report does not 
constitute a detailed consideration of the scale of the impact—its terms of refer- 
ence caused it to focus on aspects of compensation rather than the socioeco- 
nomic dimension of the issue.'* Nor is the Ragsdale contribution to the Decem- 
ber 1991 Bank mission an attempt to fill the research gap. It is no substitute 
for a case-by-case examination of the problem, both in order to see how to ad- 
dress the grievances of those already affected by the canal, as well as to estab- 
lish the basis for an appropriate compensation. 

Assessment of the impacts of the canal is urgently needed. A full account of 
how those already impacted have fared is essential. The Bank’s guidelines re- 
quire research of this kind. 

The 1980 Bank policy makes clear that canal-affected people who lose their 
homes or their means of livelihood should be recognized as oustees. This 
means they are entitled to the benefit of the principle that they promptly at 
least regain their previous standard of living. It is unacceptable that families 
who lose substantial portions of their lands, vital assets, house sites, and even 
whole village sites should find themselves economically debilitated. 

Those affected by the canal live in the Gujarat plains, and are farmers or 
farm laborers. This means that the measures for compensating Sardar Sarovar 
oustees could well be appropriate. The exclusion of canal-affected oustees from 
these benefits is a result of a missing clause in the credit and loan agreements. 
The Bank did not include a covenant in the agreements which would require 
Gujarat to include those affected by the water delivery network as “oustees,” 
as its 1980 policy required. 

Families who have been rendered landless or marginal by the canal and 
who have been compensated under the Land Acquisition Act should be offered 
the measures available to oustees. This would be a retroactive application of 
policy, much as was the case with the oustees from the rock-filled dyke vil- 
lages. Such compensation as they have already received could be set against 


2) Operational Manual Statement No. 3.22, 1980. l 
12 The terms of reference of the Indian Institute of Management report directed it towards 


formulae for compensation to canal-affected people, the case for differential compensation, the 
case for other measures of compensation, and the need for paying compensation ın other ways 
than cash. See Indian Institute of Management Report, Executive Summary, p 1. 
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their compensation as oustees. Those who judge that the measures of the Land 


Acquisition Act have adequately compensated them could refuse oustee status. 
In this way, hardships caused by canal construction would be compensated. 
The Bank’s policies and guidelines could then be seen to be enforced. 

The Bank has already included in the resettlement policy for the Upper 
Krishna (Phase 11) Irrigation Project (1988) the stipulation that families whose 
lands are acquired for canals and distributaries, and who are left with less than 
1.5 hectares of irrigated land, should receive the same compensations as those 
affected by submergence. It should now use its good offices to ensure that the 
policy applied to those persons displaced by the Sardar Sarovar irrigation 
project is clear and consistent with its 1980, 1990, and 1991 Operational Man- 
uals and Directives. 

The Sardar Sarovar canal is planned to be the largest in the world. Some- 
how, those vulnerable to its construction were excluded from the resettlement 
benefits the Bank’s policy deems to be essential. A canal of this magnitude in- 
volves more than just engineering and construction. The Bank’s policies for 
people must have, and be seen to have, the priority they deserve. 
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Looking across the Narmada River from Gujarat to Maharashtra. 
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Chapter 10 
ENVIRONMENT: 
CONTEXT AND COMPLIANCE 


AN environmental review of the Sardar Sarovar Projects must begin in a 
broader context. Over the last two decades both the World Bank and India 
have been active participants in a global movement secking to integrate envi- 
ronmental considerations into economic development decision making. Since 
the 1972 United Nations Conference on the Human Environment in Stock- 
holm, the Bank has provided leadership among international aid institutions, 
and India has played a key role among developing countries to bring forward 
these.considerations. 

The Sardar Sarovar Projects have been considered in one form or another 
since the 1950s. They have been under construction over a decade marked by 
a rapid evolution of ecological awareness throughout the world. Standards of 
acceptable environmental impact-have changed and continue to evolve. Inter- 
nationally, this movement has been crystallized by the 1987 report of the 
United Nations World Commission on Environment and Development (the 
Brundtland report). The December 1987 United Nations resolution adopting 
this report called upon all governments to strengthen their environmental and 
natural resource agencies. It also called upon the governing bodies of multilat- 
eral development assistance and financial institutions to commit their organi- 
zations more fully to pursuing sustainable development. Prime Minister Rajiv 
Gandhi of India, pledging his nation’s support, spoke of the Brundtland report 
as “a call to concerted political action.” He said “the search for the right an- 
swers must go on relentlessly. It is a worldwide endeavour to which India 


. . l 
pledges unstinting support.” 
id bs ae 
The terms of reference for our review require us to “conduct an assessment 
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of the implementation of the ongoing Sardar Sarovar Projects (ssp) ...as re- 
the amelioration of the environmental impact of all aspects of the 
projects.” We are also asked to include, as appropriate, recommendations for 
improvement or implementation. We are directed to take account of the 1985 
legal agreements between the Bank and India upon which the loan/eredit was 
conditioned, as well as the 1979 award of the Narmada Water Disputes Tribu- 
nal, the 1987 environmental and forest clearances approvals given by India, 
and Union and state laws. We are also directed to make reference to existing 
directives and guidelines issued by the Bank and by India, keeping in mind 
that many of these were promulgated or amended after 1985. 

Our review is directed to all environmental aspects of the dam and canal 
projects. Thus, it has been necessary for us to consider their full ecological 
reach, extending upstream from the reservoir to include the catchment area in 
Maharashtra and Madhya Pradesh, downstream from the dam to the estuary 
in the Gulf of Cambay, and northward to the canal’s command and water ser- 
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vice areas in Gujarat and into Rajasthan. 

When the Narmada Water Disputes Tribunal made its award in 1979, it 
had the technical experience of several decades of dam building in India and 
elsewhere to draw upon. At that time, many important environmental issues 
were not well understood or well documented. This is no longer the case. The 
international controversy over the Sardar Sarovar Projects has arisen because 
of hard lessons learned not only in India but in other countries as well. Within 
India, there has been a rich exchange in the literature based on past experi- 
ence of large dams and irrigation schemes. Some authors, like the former sec- 
retary of Water Resources, Ramaswamy Iyer, acknowledge the need for such 
schemes while recommending extreme caution because of the heavy financial, 
human, social, and environmental costs. Others, like Vijay Paranjpye, have 
developed more specific critiques.” Many more expressions of expert opinion in 
books and articles inform this debate. But it is not a debate exclusively among 
professionals. Although it does include engineers, economists, environmental- 
ists, and lawyers, it goes beyond them to include others such as non-govern- 
ment organizations and, of course, the people affected by the Projects, all of 
whom have experience and knowledge to share. During the course of this re- 
view we benefitted by hearing from them all. 


'The Centre for Our Common Future, “What They Said About ‘Our Common Future’ (The 
Brundtland Report), Selected Statements from World Leaders,” undated. 

° R. Iyer, “Large Dams: the Right Perspective,” Economic and Political Weekly, September 30, 1989. 
Vijay Paranjpye, “High Dams on the Narmada: A holistic analysis of the river valley projects,” 


Studies in Ecology and Sustainable Development, No. 3, New Delhi: Indian National Trust for Art and 
Cultural Heritage, June 1990. 
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Our review is not responsible for the assessment of environmental impact of 
the projects. This has been done, or should have been done, by others. We 
have, however, had to acquire an independent understanding of the ecological 
issues and the impact of the Projects in order to make our assessment. We are 
in a position therefore to review not only the success achieved thus far in ad- 
dressing the predicted environmental impact and proposed ameliorative mea- 
sures but also the ability of the Projects’ proponents, based on their past per- 
formance, to meet any new ecological issues that have arisen or may arise be- 
cause of unforeseen circumstances. The substantive issues related to environ- 
mental impacts cannot be disposed of simply by preparing and filing studies 
and action plans. Environmental compliance must include a responsive sys- 
tem for the continuous development of ameliorative measures, especially 
where construction is proceeding while studies are being done. This is all the 
more important for a megaproject on the scale of Sardar Sarovar. 

Our environmental review therefore is in two parts. The first is a measure- 
ment of actions taken to date against standards required by Indian procedures 
and law or by agreements between the Bank, India, and the three states. ‘The 
second is an assessment of the ecological significance of project activities and 
the suitability of ameliorative measures, whether anticipated or not by the 
terms and conditions imposed in the mid-198o0s. 

We have taken a broad view of impacts. Indeed, we have adopted the 
Bank’s interpretation as set out in its Operational Manual Statement of May 
1984, in which environmental concerns are described as “those pertaining to 
the natural and social conditions surrounding all organisms, particularly man- 
kind, and including future generations. These concerns encompass human 
ecology and occupational health and safety.” Recognizing that some environ- 
mental effects may not become identifiable for a long time, the 1984 manual 
states that the environmental aspects of projects should be considered in a 
longer time frame (for example 25 to 50 years or more) than may be appropri- 
ate for most other aspects of cost-benefit analysis. We have adopted this time 
horizon. 

In 1989, the Bank issued an Operational Directive dealing with environ- 
mental assessment. This directive was updated in September 1991 when our 
review was beginning its work.* The Bank’s directive noted that the purpose of 
an environmental assessment is to improve decision making and to ensure that 
the project options under consideration are environmentally sound and sus- 


3 Operational Manual Statement No. 2.36, May 1984. | 
* Operational Directive 4.00, Annex A: Environmental Assessment, October 1989. Operational 


Directive 4.01: Environmental Assessment, September 1991. 
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tainable. The directive states that environmental consequences should be rec- 
taken into account in project siting, 


ognized early in the project cycle and 
hat environmental assessments should 


planning, and design. It goes on to say t a rent 
identify ways of improving projects by preventing, minimizing, mitigating, or 
compensating for adverse impacts. These steps are intended to avoid costly re- 
medial measures after the fact. Like economic, financial, institutional, and en- 
gineering analysis, environmental assessment is considered to be part of proj- 


ect preparation and is therefore, in the case of the Sardar Sarovar Projects, In- 


dia’s responsibility as the borrower. 

Environmental assessments, properly done, are necessary to understand 
impacts, to clarify what should be done, and to define more clearly how to do it 
effectively—they are essential to crafting good decisions. Such assessments are 
meant to anticipate and prevent costly mistakes. We approached the environ- 
mental issues related to the Sardar Sarovar Projects with these considerations 
in mind. tegen 

In the course of our review we visited the dam site. We visited sites up- 
stream from the dam. We visited the Shoolpaneshwar Wildlife Sanctuary. We 
examined the forest and lands designated for catchment area treatment. We 
visited the area downstream from the dam to the mouth of the river at the Gulf 
of Cambay. We talked to people about the fishery and about the quality and 
quantities of water in the river over the last several years. We visited the canal 
and various other locations throughout the command area as far as Saurash- 
tra, Kutchch, and the border with Rajasthan. We talked to government offi- 
cials, academics, representatives of non-government organizations, and other 
concerned people in Bombay, New Delhi, Indore, Bhopal, Baroda, Ahmeda- 
bad, and in the villages throughout the submergence area and downstream of 
the dam. In the villages we spoke to the people who use the forest and those 
who depend on the fisheries and the waters of the Narmada River. 

We also examined official documents dealing with the environmental is- 
sues. These documents are especially important for a venture on the scale of 
the Sardar Sarovar Projects because they set out what is known about the en- 
vironmental components, how the various components work together, what 
might happen with the construction of the Projects, and what could be done, 
and will be done, to ameliorate the impacts. Our purpose has been to assess 
the studies themselves and to understand how the impacts that are likely to en- 
sue from the Projects are to be addressed. 

Our environmental review has focused on the most important ecological is- 
sues. This means that our review deals with the issues of most significance 
rather than providing a description of all environmental concerns. We there- 
fore focus on adverse impacts and how they might be ameliorated. 
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THE ENVIRONMENTAL REGULATORY REGIME 


The Sardar Sarovar Projects are subject to two evolving regimes of environ- 
ment-related laws, directives, policies, procedures, and guidelines—those of 
India and the World Bank. 

In India, the integration of environmental factors in economic development 
was raised in India’s Fourth Plan (1969-1974) documents which state “plan- 
ning for harmonious development. . . is possible only on the basis of a compre- 
hensive appraisal of environmental issues.” The same theme was emphasized 
by representatives of the Government of India at the United Nations Confer- 
ence on the Human Environment in Stockholm in 1972. 

In that year, India established its National Committee on Environmental 
Planning and Coordination, an advisory body attached to the Department of 
Science and Technology. Under this committee, chaired by the Prime Minis- 
ter, special task forces addressed controversial environmental issues. The most 
well-known of these was the Silent Valley Hydro-Electric Project, in the heart 
of one of South India’s most important rain forests, which was stopped for en- 
vironmental reasons. 

In 1980, a year after the award of the Narmada Water Disputes Tribunal, 
the Government of India appointed the Tiwari Committee to make recom- 
mendations on ways to improve measures for environmental protection. In 
November of that year, the Department of Environment was set up, with the 
Prime Minister as. the minister responsible. In 1985, it became part of the 
Ministry of Environment and Forests. The main activities of the ministry in- 
clude: environmental clearance of selected development projects on the basis 
of environmental impact assessment and environmental management plans; 
prevention and control of pollution; conservation; eco-regeneration measures; 
assistance to non-government organizations; implementing environmental 
and forestry programs; promotion of environmental and forestry research, ex- 
tension, education, and training; collection, collation, storage, and dissemina- 
tion of environmental information; and creation of environmental awareness 
at the national level. 

At the time that the Department of Environment was established, there was 
growing alarm about the loss of forests nationwide in India. The Indian gov- 
ernment passed the Forest ( Conservation) Act, 1980, placing restrictions on use of 
forest lands for non-forest purposes. By this statute, all projects for which for- 


5 Cited in Government of India, “Summary of Indian Environmental Legislation and 
Guidelines,” Training Workshops on Environmental Impact Assessment and Evaluation: Proceedings and 
Training Manual, Vol. 1, Part IV, Lucknow, January 1988, p 377- 
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est land is required need the prior concurrence of the Government of India 
through what is now the Ministry of Environment and Forests. This statute 
and the clearances issued under its authority have particular relevance for our 
review. For example, the Taloda Forest, referred to in Chapter 7, had to be ex- 
empted under this Act. 

Also in 1980, India’s Ministry of Irrigation published a three volume report 
entitled Guidelines for Preparation of Detailed Project Report of Irrigation and Multi- 
purpose Projects. Among other things, it deals with the displacement of people 
because of submergence and with environmental aspects which are “assuming 
greater and greater importance.” Detailed checklists of information required 
in project reports are provided in two of the three volumes. Guidelines for 
making an environmental analysis are provided in Volume 11. These reinforce 
the environmental approach developed two years earlier by what was then the 
Department of Science and Technology; they cover site selection, physical as- 
pects, resource linkages, public health, and sociocultural aspects. 

India’s environmental impact assessment procedures were first established 
in 1977. By 1985, the date of the Bank’s loan for the Sardar Sarovar Projects, 
the central government required an environmental impact assessment for all 
major irrigation projects, multi-purpose river valley projects, and hydroelec- 
tric power projects. The environmental impact assessment regime in India 
places the responsibility for preparing the impact assessment on the project 
sponsors. Four documents must be submitted for ministerial approval: a de- 
tailed project report dealing with technical and financial aspects; a question- 
naire response on environmental aspects of the proposed works; an environ- 
mental impact statement assessing the likely effects on air, water, lands, flora, 
fauna, etc.; and an environmental management plan that proposes mitigative 
measures, resettlement and rehabilitation plans, and environmental monitor- 
ing programs. To assist the project proponents in this process, the Ministry of 
Environment and Forests has issued guidelines and questionnaires. The Guide- 
lines for Environmental Impact Assessment of River Valley Projects (first prepared in 
the late 1970s and updated in 1985 and 1989) are relevant to the Narmada 
projects. Under these guidelines, a request for environmental clearance is han- 
dled by the Ministry’s Impact Assessment Division, which examines the docu- 
ments and consults with experts and the project sponsors as needed. A multi- 
disciplinary Expert Appraisal Committee meets once a month to review pro- 
jects. Generally, if the submission is complete, a decision will be taken by the 
Ministry within three months of receipt of the proposal. Supplementary infor- 
mation is requested when documentation is incomplete. This information 
must be provided within three months or the proposal is rejected. A separate 
Forest Conservation Division and Advisory Committee deals with requests for 
conversion of forest lands to non-forest use. These requests are handled in six 
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weeks with one month provided for supplementary information. 

In 1986, India passed the Environmental ( Protection) Act. This is a general law 
on environmental pollution which empowers the central government to take 
all necessary measures for protecting the quality of the environment. Under 
the Act, environment includes “water, air, and land and the interrelationship 
which exists among and between water, air and land, and human beings, other 
living creatures, plants, micro-organisms and property” (§2(a)). 

India has numerous laws relevant to environmental protection. Those that 
significantly affect dams, reservoirs, and irrigation systems, such as are inher- 
ent in the Sardar Sarovar Projects, include: 

e Indian Fisheries Act, 1897; 

e Ancient Monuments Preservation Act, 1904; 

e Indian Forest Act, 1927; 

e River Boards Act, 1956; 

o Interstate Water Disputes Act, 1956; 

e Ancient Monuments and Archaeological Sites and Remains Act, 1958; 
e Wildlife Protection Act, 1972; 

e Water (Prevention and Control of Pollution) Act, 1974; 

e Forest (Conservation) Act, 1980; and 

e Environmental (Protection) Act, 1986. 

There are also a number of relevant central government policies and guide- 
lines, including: 

e Guidelines for Preparation of Detailed Project Report of Irrigation and Multi-Purpose 
Projects (Volumes I, II and II), 1980; 

» Guidelines for Collection of Data to Study Environmental Impact of Water Resource 
Projects, Central Board of Irrigation and Power, 1986; 

e Guidelines for Preparation of Status Report of Monitored Projects, Central Water 
Commission, undated; 

- e National Water Policy, 1987; 

e National Forest Policy, 1988; and 

o Guidelines for Environmental Impact Assessment of River Valley Projects, 1989 (third 
update). ; 

This is the Indian regime. The World Bank has its own environmental regime. 

The development of environmental awareness at the Bank has many paral- 
lels with that in India. The World Bank appointed its first environmental ad- 
visor in 1970 and in 1971 created a small in-house environmental unit which 
was given responsibility for reviewing environmental and related health as- 
pects of projects being considered by the Bank. Operational policy memo- 
randa at the time required that every appraisal include consideration at an 
early stage of the possible effects of any project on the environment of the 
country and on the health and wellbeing of its people. A determination was 
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also required to be made of the measures which might be necessary to prevent 
or mitigate adverse impacts arising from a project. Bh 

In 1978, the Bank’s procedures were amended to highlight the need to 
adopt broad environmental criteria in carrying o screening processes for 
projects, and to caution against the selection of projects that might have exces- 
sive social or environmental costs. Social, cultural, and environmental impacts 
of a project were to be part of feasibility studies. ‘Two previous Bank publica- 
tions summarizing these kinds of considerations were cited, namely: Environ- 
ment, Health, and Human Ecologic Considerations in Economic Development Projects 
(World Bank, May 1974) and Environment and Development (World Bank, June 
1975). Loan officers were given special responsibility to make sure that all is- 
sues related to socioculturally relevant institutions and the protection of the 
environment were properly considered. This was the requirement when the 
Bank mounted a reconnaissance mission in November 1978 to review Nar- 
mada development plans and “to determine an appropriate means for Bank 
involvement.”® 

In 1980, Robert McNamara, then president of the Bank, endorsed the 
World Conservation Strategy prepared by the International Union for the Conser- 
vation of Nature. In 1984, a Bank directive defined the scope of environmental | 
concerns, outlined environmental policies, and described the principles behind 
its environmental guidelines. It also outlined how environmental considera- 
tions were to be taken into account in the project cycle, noting in particular 
that the identification and preparation of environmental considerations should 
be introduced during the early stages of a project. This 1984 directive was the 
operational statement in force when the Bank was conducting the appraisals 
for the Sardar Sarovar Projects. 

In 1986, the Bank developed formal policies related to wildlands, biodiver- 
sity, and cultural property. Then in 1987, as part of a more general reorganiza- 
tion, the Bank replaced its office of Environmental and Scientific Affairs with a 
much larger Environment Department. Environmental advisory divisions 
were also created within each of the Bank’s geographic operational regions, in- 
cluding India. From this point on, environmental considerations became more 
specific. For example, in 1989, the Bank sponsored a seminar in Washington 
on dam safety and the environment to consolidate experience related to the de- 
sign and management of dams in order to improve their safety and lessen their 
environmental impact. A comprehensive technical paper based on the pro- 
ceedings was published by the Bank.’ In 1989, the Bank also issued a new Op- 


© Staff Appraisal Report, 1985, p 6. 


7 Guy LeMoigne, Shawki Barghouti, and Hervé Plusquellec, Dam Safety and the Environment, World 
Bank Technical Paper Number 115, 1990. 
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crational Directive on environmental assessment that included a specific pol- 
icy governing dams and reservoirs. This set out the broad process of assess- 
ment relating to costs and benefits, design alternatives, river basin planning, 
involuntary resettlement, environmental recognizance, environmental assess- 
ment and appraisal, as well as matters related to consultation with non- 
government organizations and other affected groups. The directive was 
amended in September 1991; it now describes the purpose and nature of envi- 
ronmental assessments and the types of environmental analysis that are re- 
quired, various institutional aspects related to environment, the environmen- 
_ tal assessment procedures that are to be used, and so on. Annexes to the direc- 
tive provide checklists and outline the issues and project-specific items that 
should be considered when preparing environmental assessments. ; 

Finally, in 1991 the Bank’s Environment Department published a three 
volume Environmental Assessment Sourcebook that dealt with: Policies, Procedures 
and Cross-Sectoral Issues (Volume 1); Sectoral Guidelines (Volume 1); and 
Guidelines for Environment Assessment of Energy and Industry Projects 
(Volume m1). Volumes 1 and mı contain sections that are particularly relevant 
to our review, including: 

e Volume 1n, Chapter 8: dams and reservoirs, fisheries, flood protection, natu- 
ral forest management, plantation development and reforestation, and irriga- 
tion and drainage. 

e Volume m, Chapter 10: hydroelectric projects. 

Throughout the period of project development and construction of the Sar- 
dar Sarovar Projects, there was in place an environmental assessment protocol 
and methodology based on the Bank’s and India’s own environmental direc- 
tives, guidelines, and procedures. Although this regime has become clearer 
and stronger over time, it still has drawbacks. These were summarized by the 
Bank in its 1991 India Irrigation Sector Review® in a way that we have found has 
particular relevance to the Sardar Sarovar Projects experience. Under the 
heading “Approach to Environmental Problems” it states: 


_. several current drawbacks in the system need attention. 
First, the environmental clearance process is frequently used 
simply as a delaying or blocking mechanism against any project 
with potential negative impact. Unfortunately, political pres- 
sures are frequently employed to get round this constraint with 
the result that projects with real environmental problems may 
be approved without the appropriate overview and addressment 


8 The World Bank, India Irrigation Sector Review, Vols I and II, Report No. 9518-IN, December 20, 
1991. ; 
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of environmental issues. A better approach would be an early 
assessment of environmental impact with a view to incorporat- 
ing design features to minimize environment damage. Project 
blockage may still be appropriate if satisfactory solutions cannot 
be found, but any decision should take into consideration full 
project costs, benefits and environmental impacts, rather than 
the single yardstick of environmental impact. Second, even with 
the environmental assessment process, project implementation 
often still falls short of addressing the environmental concerns 
and objectives identified in Environmental Impact Assessments. 


(Vol. 11, p 76) 
ENVIRONMENTAL CONDITIONS 


Out of this regime of evolving laws, regulations, guidelines, and-policies came 
the environmental conditions for the Sardar Sarovar Projects. We turn to their 
application. 

In 1965, India appointed a committee to develop a master plan for the 
Narmada Basin. The committee’s recommendations were not accepted by the 
riparian states. This impasse led to the appointment of the Narmada Water 
Disputes Tribunal in 1969. Its deliberations continued until 1979. The Tribu- 
nal considered the Sardar Sarovar Projects and the Narmada Sagar Projects 
together using the best hydrological, engineering, and other evidence available. 
The Tribunal did so when environmental awareness had not achieved its cur- 
rent profile. In fact, environmental considerations were not part of the Tribu- 
nal’s mandate. The Bank’s 1985 Sardar Sarovar Projects Supplementary Data 
Volume describes the state of the project at the time: 


When the nwpr [Narmada Water Disputes Tribunal] made its 
basic award in August 1978, the coc [Government of Gujarat] 
had already prepared a fourteen volume feasibility study for the 
ssp [Sardar Sarovar Projects] and there was a strong desire to 
start building the project according to these plans. However, the 
existing plans had basically been prepared in the 1950s and 
1960s... . But the plans were largely prepared against a back- 
ground of riparian conflicts with the objective to justify the 
greatest possible allocation of water.... Furthermore, the exist- 
ing plans were based on design concepts that had changed little 
since the nineteenth century. There was no clear link between 
the envisaged mode of operation and the design criteria adopted 
for the canal system. In short, if the project had been built ac- 
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cording to those plans, it could not have been operated to meet 
even the most basic of today’s irrigation demands, much less to 
meet the agricultural goals and requirements of the twenty-first 
century at full project development. (pp 24-5) 


In its 1979 award, the Narmada Water Disputes Tribunal made many of 
the most fundamental environmental decisions affecting the Sardar Sarovar 
_Projects—dam location, regulation of flows, reservoir levels, etc. Although the 

Tribunal never explicitly acknowledged them as such in its award, these fac- 
tors are the triggering mechanisms for almost all environmental impacts 

(something explicitly recognized in the environmental guidelines of the Bank 

and India). We discuss this when considering hydrology and water manage- 

ment in Chapter 11. 

There are points in the Tribunal award that bear on the environmental as- 
pects of our review: 

e the utilizable quantum of Narmada waters at the Sardar Sarovar dam site is 
specified at 28 million acre feet (MAF) on the basis of 75 per cent dependabil- 
ity (§m); 

e apportionment is to be 18.25 MaF for Madhya Pradesh, Gujarat 9.00 MAF, 
Rajasthan 0.50 MAF, and Maharashtra 0.25 (§m1) or in that ratio (§1v); 

e the apportionment/sharing of waters (§u1 and §1v) are subject to review after 
45 years (§v and §xv1); 

e the canal and dam water levels are fixed (§v1 and §vm); 

e the multi-purpose character of the project, including hydroelectric power, is 
affirmed (§vum1); 

e Madhya Pradesh is to provide regulated releases of water from the Narmada 
Sagar Projects to the Sardar Sarovar Projects (§1x); and 

e terms of the award are subject to change if there is agreement between all the 
states concerned (§xIv.17). 

The Bank’s November 1978 reconnaissance mission to review the Narmada 
basin development plans anticipated the Tribunal’s final award. The mis- 
sion’s three recommendations set the stage for project preparation and ap- 
praisal: Gujarat established the Narmada Planning Group; consultants were 
retained for systems studies and general planning; and key foreign experts 
were retained in 1979 through the United Nations’ Development Program and 
a $10 million special project preparation component of a Bank credit. In 
August-September 1980 the Bank mounted a special mission “to review GOG’s 
[Government of Gujarat’s] existing plans and to propose a timebound pro- 
gram for the planning and preparation of the ssp.”? The 1985 Supplementary 


° Staff Appraisal Report, Supplementary Data Volume, Part I, p 25. 
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Data Volume says that this mission led “to a close cooperation between the 
Bank and GOG in defining and guiding the planning process” (Part 1, p 25). 
The documents we have reviewed indicate that environmental issues played 
little part in this process. ; 

Quite apart from the Tribunal, which had been created to resolve an inter- 
state dispute, the Government of India had regularized its mandatory proce- 
dure for sanctioning major projects such as Sardar Sarovar. Prior to construc- 
tion, technical, economic, environmental, and planning priority clearances 
now had to be obtained for the Sardar Sarovar Projects from the various min- 
istries and from the Planning Commission of India. Of these, the most impor- 
tant for purposes of our review are the environmental and forest use clear- 
ances. 

In 1983 both the Sardar Sarovar and the Narmada Sagar Projects were be- 
fore the Department of Environment for clearance. The application was sup- 
ported by a short-term benchmark study sponsored by the Narmada Planning 
Group and conducted by experts in zoology, botany, ecology, geology, geogra- 
phy, and soil chemistry at the Maharaja Sayajirao (M. S.) University of 
Baroda. The information provided did not meet the environmental guideline 
requirements. A 1991 overview of the Sardar Sarovar Projects environmental 
conservation program by the Nigam refers to this M. S. University of Baroda 
study stating: “Relevant literature useful in the Indian context was scarce. 
Naturally, therefore, the inferences were influenced, largely, by individual in- 
sights and limited information sources and perceptions of the overall study ob- 
jectives.”'° Environmental clearance was not granted and a dialogue between 
the ministry and the state proponents ensued on the nature of the deficiencies 
in the submission and the additional studies that would be required. These 
discussions were taking place while the Bank was considering the loan and 
credit agreements for the Sardar Sarovar Projects. 

In 1985, after several years of discussions, the Bank approved the credit 
and loan agreements for the Sardar Sarovar dam and canal projects. Consider- 
ation of the Narmada Sagar Projects was deferred, even though the Tribunal 
award and the project designs assumed simultaneous construction schedules. 


A March 14, 1990 Office Memorandum of the Bank explains the current sta- 
tus of the deferred upstream projects: 


The Bank has indicated to cor [Government of India] and comp 
[Government of Madhya Pradesh] that it will agree to reacti- 
vate the Narmada Sagar projects under the following three pre- 


10 Sardar Sarovar Project, Environment Conservation Programme, Gandhinagar, Gujarat: Sardar Sarovar 
Narmada Nigam Limited, October 1991, P4 
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conditions: (a) continued progress on implementation of both 
ssp projects [dam and canal], particularly the R&R [resettlement 
and rehabilitation] and environmental aspects; (b) an Environ- 
mental Assessment, satisfactory to the Bank; and (c) a complete 
financing plan, including co-financing, would be agreed upon in 
principle. (p 1) 


The Bank’s 1985 credit and loan agreements for the Sardar Sarovar Pro- 
jects did cover certain environmental issues. The Government of India agreed 
to release forest lands reserved by the Forest (Conservation) Act, 1980 if required, 
and to cause the state governments to implement the project. The three state 
governments agreed in collaboration to prepare a work plan by December 31, 
1985, to deal with the environmental effects, including: training programs 
(plans, schedules, and funding); and studies and implementation schedules 
covering fish and fisheries, forests and wildlife, and public health. Each state 
government agreed to take necessary measures to minimize risks of malaria, fi- 
laria, schistosomiasis, and other water-related diseases. The project authori- 
ties in Gujarat further agreed to undertake training programs for project staff 
in environmental science and related mitigation measures. 

The Bank’s 1985 Staff Appraisal Report for the Sardar Sarovar Projects in- 
cluded a discussion of environmental issues, guided, we assume, by the Bank’s 
1984 comprehensive environmental policy. These issues were summarized in 
three pages in the two Staff Appraisal Reports (for the dam-related works and 
for the canal-related works), and referred to in five pages in the two Supple- 
mentary Data Volumes. The treatment was cursory. No mention was made of 
India’s environmental approval requirements. No mention was made of the 
fact that two years earlier the Ministry of Environment and Forests declined to 
provide clearance for the project. No mention was made about the discussions 
in India on the nature of the information necessary to have the project cleared 
by various central agencies. 

In 1985 and 1986 discussions came to a head in India regarding the need 
for environmental clearance for both the Narmada Sagar Projects and the Sar- 
dar Sarovar Projects; there was increasing pressure for approval to be given. 
The Bank’s prior approval of the Sardar Sarovar Projects, which included en- 
vironmental considerations, was a factor in these discussions. The project pro- 
ponents told the Ministry of Environment and Forests that it would take two 
or three years to develop the information that was required by the ministry. 
Yet it was necessary, they said, to begin construction. Enough time had been 
lost and the Bank’s loan and credit were in-hand. 

In May 1987, the Chief Ministers of Gujarat, Madhya Pradesh, Maharash- 
tra, and Rajasthan met with Prime Minister Rajiv Gandhi to discuss clearance 
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of the Narmada projects. A briefing note from the Ministry of Environment 
and Forests summarized the current status of the Projects. The interdepend- 
ence of the Narmada Sagar and Sardar Sarovar Projects was described and it 
was suggested that modifications could be made to the Projects to minimize 
environmental damage. The more advanced state of readiness of the Sardar 
Sarovar Projects was acknowledged. The environmental implications of some 
of the engineering aspects, including the hydrological calculations of depend- 
able runoff, were explored. It was noted that even though “the project formu- 
lation has been in progress for more than three decades and the active interac- 
tion of the Project authorities has been going on for almost three years, the ab- 
sence and inadequacy of data on some important environmental aspects still 
persists.”!! 

In June 1987, a compromise was reached. A conditional environmental 
clearance for both the Sardar Sarovar Projects and the Narmada Sagar Pro- 
jects was granted. The clearance letter from the Ministry of Environment and — 
Forests notes that although “field surveys are not yet complete. . . complete 
details have been assured to be furnished by 1989.”'? The letter contained a 
schedule. Eight matters were included: rehabilitation master plan; phased 
catchment area treatment scheme; compensatory afforestation plan; command 
area development; survey of flora and fauna; carrying capacity of surrounding 
area; seismicity; and health aspects. All were to be completed by 1989. In ad- 
dition, the clearance letter notes that the Narmada Contro! Authority had 
been expanded to ensure that the environmental safeguard measures would be 
planned and implemented in depth and the pace of its implementation would 
be pari passu with the progress of the work on the Projects. The four conditions 
of the clearance were: 

e the Narmada Control Authority would ensure that the environmental mea- 
sures are planned and implemented pari passu with the progress of the work 
on the project; 

e the detailed surveys/studies would be done as scheduled (i.e., by 1989) and 
submitted for assessment; 

e catchment area treatment and rehabilitation programs would be completed 
ahead of reservoir filling; and 

e the Department of Environment would be kept informed of progress. 

In September 1987, under the Forest (Conservation) Act, 1980, the central gov- 


'' Cited in Claude Alvares and Ramesh Billorey, Damming the Narmada, Appendix 3, Penang, 
Malaysia: Third World Network, 1988, p 115. 


'2 Government of India, Ministry of Environment and Forests, Office Memorandum No. 3-87/80- 
IA, June 24, 1987, p 1. 


ernment gave approval for the diversion of over 1 3,000 hectares of forest land 

for the Sardar Sarovar Projects.'* This approval was subject to eleven condi- 

tions in all three states, of which the following are especially relevant for our 

review: '* 

e detailed compensatory afforestation plans would be submitted by September 
30, 1987; 

e a proposal for non-forest areas for rehabilitation of oustees would be submit- 
ted by November 30, 1987; | 

e compensatory afforestation would be in double the area of degraded forest 
lands in addition to the afforestation of equivalent non-forest land, and a 
scheme for this would be submitted by November 30, 1987; 

ea catchment area treatment plan will be prepared by November 30, 1987, 
failing which a central government team would be appointed at a cost to the 
project; and 

e no forest land would be utilized for the rehabilitation of oustees.'° 

Finally, in October 1988, the Planning Commission of the Government of 

India granted the State of Gujarat approval for the Sardar Sarovar Projects 

subject to seven conditions that bear on the environment (as well as resettle- 

ment and rehabilitation):'® 

e compliance with the 1987 environmental and forestry clearances; 

e adequate funding to meet the construction schedule; 

e submission of a detailed program for drainage and ground water balance 
studies beyond the Mahi River; 

e adoption of measures to ensure project revenue from water rates to pay for 
annual operation and maintenance charges; 

e setting up an expert group to study siltation in the main canal; 

e drawing up a detailed schedule and plans for the micro-level irrigation net- 
work system; and 

e an implementation schedule for completion of the canal network so that irri- 

gation benefits do, in fact, start accruing from the financial investment. 

As a result of all these endeavors, a rigorous and appropriate arrangement 

agreed to by both state and central governments was in place before the end of. 

1988 to ensure that, by the target date of 1989, an adequate assessment of the 


13 One month later, forestry clearance was also given for the Narmada Sagar Projects. 

14 Government of India, Ministry of Environment and Forests, Memorandum No. 8-372/83-FC, 
September 8, 1987. ; 
15 This condition is of particular interest because it differs from the 1985 Bank Agreement with 
India. It is also conspicuous in its absence from the forest clearance for the Narmada Sagar 
Projects. 

16 Government of India, Planning Commission, Memorandum No. 2( 194)/88-I& CAD, October 5, 
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enviro 
Projects would be made. 


nmental impact of the Narmada Sagar Projects and the Sardar Sarovar 


COMPLIANCE 


In assessing compliance, we examined the documents required by India’s en- 
vironmental clearances, and under the Bank’s agreements. We read the 
Bank’s Back-to-Office and Mission reports from the mid-1980s to 1992. We 
read the minutes of the meetings of the Narmada Control Authority’s Environ- 
ment Sub-Group, and we reviewed documents supplied by the Narmada Con- 
trol Authority, the Ministry of Water Resources, the Ministry of Environment 
and Forests, the three state governments, and the Sardar Sarovar Narmada 
Nigam Limited. We also interviewed Bank officials and Government of India 
and state officials as well as officers of the Nigam. We talked with non- 
government organizations, academics, and others who track Sardar Sarovar 
Projects issues. Numerous submissions made to us, both verbal and written, 
also dealt with the compliance issues. 

We found that there are fundamental compliance problems. These go be- 
yond a failure to address a checklist of environmental requirements. There ap- 
pears to have been an institutional numbness at the Bank and in India to envi- 
ronmental matters. The tendency seems to have been to justify rather than an- 
alyze; to react rather than anticipate. This is disturbing when it is realized that 
in most cases both the terms and dates for compliance were the result of nego- 
tiations and, often, were based on assurances from the project proponents 
themselves. 

In 1985 the Bank and India entered into legal agreements that included 
terms on studies and deadlines for completion of those studies. In the Bank’s 
January 1992 Status Rating of key performance indicators for the dam and ca- 
nal projects, the “Environmental Aspects” are checklist rated as having 
“moderate problems,” with “Health/Malaria Control” rated as a “major 
problem but being adequately addressed.” For both projects the overall status 
is rated as having “moderate problems.” Overall compliance with covenants 
is rated as presenting “no significant problems” for the dam but “moderate 
problems” for the canal. The more detailed breakdown on the status of the 
covenants for Gujarat, Maharashtra, and Madhya Pradesh states. that “stud- 
ies continue,training weak.” The Status Rating notes that the original comple- 
tion date for these studies was 1985 (later extended to 1989)."7 


'7 India Sardar Sarovar Dam and Power Project (Cr. 1552-IN/Ln. 2497-IN) and Sardar Sarovar 


Water Delivery and Drainage Project (Cr. 1553-IN), January 1992 Engineering and Financial ` 


Review: Field Report, Annex 3, Part I(a). 
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Given the background, this report card is generous. Nevertheless, the cov- 
ering letter for the report says “the mission was pleased with the excellent 
progress made on the construction of the dam and noted that the Nigam was 
considering the possibility of advancing the construction by one year to enable 
power generation and irrigation to start in July 1994 instead of July 1995.” It 
adds that “obstacles remain in the way of meeting this ambitious target.” Re- 
settlement and rehabilitation were mentioned as obstacles. Environment was 
not mentioned except for the need to address “with the utmost attention” rec- 
ommendations arising from a recent report on malaria and other health- 
related aspects of the Projects. !8 
_ Environmental non-compliance on the Sardar Sarovar Projects is a theme 
recurring in the Bank files. For example, an environmental workplan (includ- 
ing training programs) was required in the credit and loan agreements to be 
prepared by December 1985. It was not. Indeed, it probably could not be, be- 
cause the Projects had failed to be cleared by India two years earlier, and the 
problems related to that clearance continued. In December 1986, a year after 
the environmental workplan was to have been prepared, the Bank was arrang- 
ing a visit to India to review compliance, but correspondence with the Govern- 
ment of Gujarat shows that they were “not assured that cors [Government of 
India’s] overall environmental clearance will be received prior to the mission” 
(December 10, 1986). The June 1987 Bank mission report states that, “The 
long wait for environmental clearance is over.” With the Narmada Control 
Authority assuming more direct responsibility for environmental issues, the 
mission recommended that the Authority “furnish the Bank without delay, for 
its use, review, and comment, a related record of all commitments and/or con- 
straints affecting implementation of the projects. ..as well as the tmebound 
schedule for accomplishing such actions.” The subsequent Back-to-Office and 
Mission Reports show: 

e September 1988: Bank staff “expressed concerns about the weakness of envi- 
ronmental management and planning at both the state and central levels” 
(discussions on this topic were to continue). 

e October 1988: “The Secretary of poer has also expressed concern about the 
confusion and absence of an integrated approach to resolving potential envi- 
ronmental problems. . . . It is evident that many of the environmental compo- 
nents of the project are in disarray. . . . It is still unclear what the projects are 
intended to achieve, what the nvpa’s [Narmada Valley Development Au- 
thority’s] and npc’s [Narmada Planning Group’s] operations involve, what 
the environmental and social consequences of the projects might be, and how 
State and Federal authorities intend to deal with them. . . opportunities are 


18 Letter from the World Bank to C. C. Patel, February 24, 1992, p 2. 
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__ Institutional arrangements for effective coordination 


being squandered. . 
there is much inefficient use of re- 


continue to prove elusory [sic] and 


sources.” 
e November 1988: “A comprehensive environmental management framework 
should be formulated and then institutionalized. . . . this is essential to ensure 


the phasing of all required environmental studies and actions with the engi- 
neering components of the Project and the effective coordination between the 


States and the Central Government. . . . Outstanding studies concerning fish, 
fisheries, forests and wildlife and public health should be initiated as soon as 
possible.” | 


ə May 1989: “The preparation of a comprehensive environmental framework 
(stipulated as a ‘workplan’ in the Project Agreement) and its subsequent in- 
stitutionalization in the States of Madhya Pradesh, Gujarat and Maharash- 
tra, and the nca, and poer, has yet to be started.” (Terms of reference for 
preparation of an environmental framework were attached.) 

e December 1989: “In meetings in Delhi, mowr [Ministry of Water Re- 
sources], NCA, and MOEF endorsed the urgent need for a comprehensive envi- 
ronmental framework (stipulated as a work plan in the Project Agreement) 
for application at the state (Nigam and nvpa) and Federal (NCA, MOwR and 
MOEF) levels.” 

e January 1990: “The preparation of a comprehensive environmental 
framework ...has yet to be initiated.” And, “In meetings in Delhi, Mowe, 
NCA and MOEF endorsed the urgent need for a comprehensive environmental 
framework (stipulated as a ‘workplan’ in the Project Agreement) for applica- 
tion at State... and Federal.. . levels. The mission stated that the continued 
absence of the framework poses major problems for the DOEF and NCA in coor- 
dinating and monitoring implementation of environmental studies and inte- 
grating the work of the concerned states. . . . The Nigam is to review training 
needs for environmental planning and management.” 

e February 1990: (Not mentioned). 

e June 1991: “Overall progress continues in fulfilling the conditions of legal 
agreements and clearance stipulation of the morr... [the Nca] currently 
seems to have only marginal impact on the execution of the environmental 
studies and action plans and beyond occasional meetings, has done little to 
help integrate the studies and plans with engineering planning and imple- 
mentation.” 

e January 1992: “studies continue, training weak.” 

The Bank, in sanctioning deficient fulfilment of negotiated obligations, has 
demonstrated its unwillingness to enforce conditions required by its own envi- 
ronmental policies and which it had required in the 1985 credit and loan 
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agreements. What has happened also belies the assurances offered in the Staff 
Appraisal Reports. 
An assessment of compliance of Sardar Sarovar Projects with India’s condi- 
tional environmental clearances is not as straightforward. There are differ- 
ences between the documentation available from the Narmada Control Au- 
thority and that available from the Ministry of Environment and Forests. In- 
deed, the Executive Member of the Narmada Control Authority dismisses as 
irrelevant the summary of compliance and progress produced by the Ministry 
of Environment and Forests. His view is that only the Narmada Control Au- 
thority, as the interstate agency constituted as a result of the Narmada Water 
Disputes Tribunal, is in a position officially to define progress. In February 
1992, however, Ministry officials reconfirmed that their summary should be 
considered as the official position of the agency that issued the conditional 
clearance. . 
The 1987 clearance required “complete details” in eight areas by 1989. The 
Narmada Control Authority maintains that, despite some slippage, all are on 
track and will be completed pari passu with the project. The Ministry of Envi- 
ronment and Forests is less optimistic. A summary of its position as of Decem- 
ber 1991 is as follows: i 
e Rehabilitation master plan: works being monitored by the Narmada Control 
Authority’s Resettlement & Rehabilitation Sub-Group and by the Supreme 
Court; 

e Catchment area treatment: completion before impoundment not likely (ex- 
tent to be treated and budgetary allocations yet to be finalized); 

e Compensatory afforestation: details on plans for 1,900 hectares of non-forest 
land in Maharashtra still awaited; 

e Command Area Development: action plans not available, time frame not 
known; 

e Flora, fauna, and carrying capacity: action plans likely to be ready after three 
years’ study in 1993; 

e Seismicity: studies in Maharashtra and Madhya Pradesh expected to be 
completed in 1992; 

e Health aspects: final plan awaited from the Government of Maharashtra; 

e Archaeological studies: plans for relocation of temples/monuments yet to be 
submitted; and 

¢ Fisheries Development: studies on migratory species, their breeding grounds 
with protection measures, design of mechanized lifts, etc., still to be initiated. 
_ Project documents in India say that there is a time-bound environmental 

plan. But what exists in practice is a highly elastic framework justified by the 

pari passu provision of the 1987 environmental clearance. Detailed studies and 
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surveys were required to be carried out and to be made available for assess- 
ment by 1989. The Ministry of Environment and Forests’ position is that this 
has not happened, even to December 1991. We have seen nothing that excuses 
the Sardar Sarovar Projects authorities from complying with the conditions of 
the clearance. We cannot believe that these conditions can be set at naught by 
the ipse dixit of the Narmada Control Authority. 

The pari passu requirement was used for the first time on the Sardar Sarovar 
Projects (but it has been used since in India with Sardar Sarovar cited as the 
precedent). When we asked officials at the Narmada Control Authority for a 
practical definition of pari passu as it applies to this project generally and in 
each of the eight areas specified in the conditional clearance, we were told that 
what it means is that when the dam is completed the environmental work 
would be completed also; they would, so to speak, cross the finish line to- 
gether. We think this is unsound; it subverts any acceptable notion of ecologi- 
cal planning. Without the proper timing and sequencing of surveys, assess- 
ments, action plans, and the development and implementation of ameliorative 
measures, decisions on one aspect of the Projects can prejudice the proper res- 
olution on others. 

The agenda and minutes of the August 1990 Narmada Control Authority 
Environment Sub-Group meetings indicate that the Ministry of Environment 
and Forests’ conditional approval “must be deemed to have lapsed” and, 
based on revised action plans schedules to be provided, “the Project Authori- 
ties should seek renewal of environmental and forestry clearance” (p 13). This 
matter was discussed by the Narmada Control Authority’s Review Committee 
(composed of chief ministers of the states as well as the federal minister re- 
sponsible) when they met in Bombay on September 18, 1990. The minutes of 
that meeting show that the Secretary of Water Resources stated that the condi- 
tions stipulated by the Ministry of Environment and Forests for preparation of 
environmental action plans within the time frame had not been met and that 
the Ministry of Environment and Forests was seeking to have the state govern- 
ments request an extension of time for meeting the conditions. After some dis- 
cussion, India’s Minister of State for Water Resources, as Chairman, said that 
the Narmada Control Authority on behalf of all the states would approach the 
Ministry of Environment and Forests for an extension. 

On November 22, 1990, the Secretary of the Ministry of Environment and 
Forests wrote to the Secretary of Water Resources to remind him that the chief 
ministers had decided that a request for a formal extension was to be forth- 
coming. The request was to address three matters: 

e the reasons for delay in the formulation of environmental action plans to date 
and the steps taken to overcome the identified obstacles; 
° a realistic revised time frame for the preparation of comprehensive environ- 
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mental and forestry action plans along with details of the mobilization of in- 
puts for their timely implementation; and 

° a revised construction schedule matching the proposed time frame for imple- 
mentation of the environmental and forestry action plans. 

At the 38th meeting of the Narmada Control Authority held early in 1991, 
the Chairman began with‘an inquiry about the scope of pari passu implementa- 
tion. He noted that “some of the environmental safeguard measures are ongo- 
ing as per schedule and some others (a major part) are not.”!® The minutes 
show that the Narmada Control Authority had not applied for extension of 
time for compliance with the conditions of clearance as had been decided at 
the meeting with the chief ministers held on September 18, 1990. Some mem- 
bers explained that for the most part they were satisfied that with the revised 
target for completion of Sardar Sarovar Projects (1997/98), pari passu imple- 
mentation was feasible and an extension on that account might not be neces- 
sary. 

We have reviewed the correspondence between the Secretary of Environ- 
ment and Forests and the Secretary of Water Resources from November 22, 
1990 to February 17, 1992. The three issues that were identified as requiring 
attention (cited above) have not been addressed. The position of the Ministry 
of Environment and Forests is that the clearance, even if it is not regarded to 
have “lapsed,” must be “renewed.” The Secretary, Ministry of Water Re- 
sources states that “it will be neither appropriate nor destrable to draw up an 
extended programme of construction of the project ...,” and he offers assur- 
ance “that every attempt is being made to ensure implementation of the envi- 
ronmental safeguard measures pari-passu with the completion of construction of 
the project” (emphasis added).”° It is apparent that an impasse had developed. 

We inquired about this impasse. Senior officials at the Ministry of. Water 
Resources and at the Narmada Control Authority told us that if the Ministry 
of Environment and Forests is unhappy with progress of environmental work 
under the pari passu formula, its Secretary, in his position as Chairman of the 
Authority’s Environment Sub-Group, is in a position to make the necessary 
changes. We find this difficult to accept. It confuses quite separate functions of 
a senior civil servant. And if this line of reasoning is pursued, it would quite 
improperly result in placing the responsibility for implementation with the 
government’s environmental regulators rather than with the project propo- 


nents. 
This bureaucratic tangle would be of a little importance if it were not for 


19 Narmada Control Authority, Minutes of Meeting, Item No. XXXVIII-6(417): Review of 


Activities of the Environment Sub-Group, p 18. 
2 Government of India, Ministry of Water Resources, D.O. No. 5/30/g1-PP, August 22, 1991, p 1. 
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the fact that wrapped up in the controversy are environmental issues of the 
first importance. The Bank’s legal agreement requires that the project be car- 
ried out “in conformity with appropriate . . . environmental, sociological and 
public utilities practices... [supported by] the funds, facilities, staff, services 
and other resources required for the purposes.” What does this mean in the 
context of the failure to meet the date requirements of the conditional clear- 
ances on time or at all? 

A May 1991 report prepared for the World Bank by Dr. Gita Gopal?! points 
out there is as yet no well coordinated strategy to respond to the emerging en- 
vironmental crises in India. Nearly every environment-related law has major 
loopholes and inadequacies. The study states that the most important issue 
with respect to the environmental regulatory framework in India is the failure 
to integrate environmental clearance into the process of review and approval 
of projects. It does acknowledge, however, that the central environmental im- 
pact assessment process is by far the most systematic and comprehensive of 
environmental reviews now carried out in India. The study suggests that the 
measures to be taken should include: 

e expansion of the scope of the projects to which environmental impact assess- 
ment is applied; 

e strengthening of the legal basis for impact assessment (with the report citing 
the provisional clearance for the Sardar Sarovar Projects as an example of 
the need); 

e enlargement of the assessment content with more vigorous analysis; 

e improvement of the monitoring of implementation of the environmental 
management plan; 

e increase of staff resources for carrying out the assessments; and 

e extension of the assessment process to cover state and private sector projects. 

Many of the same concerns have been raised by experts in India, including 
those within the Ministry of Environment and Forests. In the Sixth Plan of In- 
dia (1980-1984) there is an emphasis on sustainable development which in- 
cludes this statement: 


The environment must not be considered as another sector of 
national development. It should form a crucial guiding dimen- 
sion for plans and programs in each sector... . 

Environmental problems in India can be classified into two 
broad categories: 
a) Those arising from conditions of poverty and underdevelop- 
ment; and 


?! Dr. Gita Gopal, India National Laws and Regulations on Environmental Protection Checklist, May 1991. 
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b) Those arising as negative effects of the very process of devel- 
opment. 

The first category has to do with the impact on the health 
and the integrity of our natural resources . . . as a result of pov- 
erty and the inadequate availability for a large section of our 
population of the means to fulfil basic human needs. . . . The sec- 
ond category has to do with the unintended side effects of efforts 
to achieve rapid economic growth and development. In this lat- 
ter category would fall the distortions imposed on national re- 
sources from poorly planned development projects and pro- 
grams as well as from lack of attention to long-term concerns by 
commercial and other vested interests. Thus it is clear that a 
concern for the environment is essentially a desire to see that na- 
tional development proceeds along rational, sustainable lines. 
Environmental conservation is, in fact, the very basis of all de- 
velopment.?? 


Environmental impact studies, to be most effective, must precede construc- 
tion. Only in that way can the studies lead to efficient, proactive resolution of . 
problems. It becomes increasingly difficult to anticipate and prevent impacts 
as a project proceeds towards completion. The 1979 award of the Narmada 
Water Disputes Tribunal did not consider the environment. The pari passu 
condition attached to India’s environmental clearance of the Sardar Sarovar 
Projects was a difficult environmental compromise required to accommodate 
other agendas. It is now too late to develop and implement many of the mitiga- 
tive measures that would have been most effective had the impact been under- 
stood at the outset. Most of the Bank’s 1985 legal requirements for the envi- 
ronment have not been met. Most of the conditions attached to the 1987 envi- 
ronmental clearances by the Government of India have not been met. By any 
reasonable standard of the Bank or the Government of India this ought to be 
unacceptable. 

The general Sardar Sarovar history of compliance is a history of omissions, 
unmet deadlines, extensions, and ex post facto revisions. In a Bank Office Mem- 
orandum of November 19, 1990, a senior official states “if one looks at what 
the Bank legal agreements state with respect to environmental studies and 
training, and the moer [Ministry of Environment and Forests] clearance re- 
quirements, those who are not fully familiar with the background might con- 


22 Cited in Dr. S. Maudgal, “Environmental Impact Assessment in India: An Overview,” Training 
Workshop on Environmental Impact Assessment and Evaluation: Proceedings and Training Manual, Vol. 1, 
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clude that there has been gross delinquency.” We did examine the back- 
ground. We find it difficult to escape that conclusion. 

What is the significance of this non-compliance? Is it merely a pro forma ex- 
ercise of legal but otherwise no practical significance? Or have substantial en- 
vironmental issues not been addressed? Are there real economic, ecological 
and social consequences? Can ameliorative measures still be taken? We ad- 
dress this concerns under three headings: Upstream Environment, Down- 
stream Environment and Command Area Environment. But first, it is neces- 
sary to review the overarching issues related to hydrology and water manage- 


ment. 


The Narmada in the Nimad region of Madhya Pradesh, where the river is at its 


widest. The woman is taking the ritual bath carried out at the time of the new 
moon, 
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Chapter 11 
HYDROLOGY AND 
WATER MANAGEMENT 


THE impacts of Sardar Sarovar Projects are determined to a great extent by 
river hydrology and project water management. A large part of the natural 
flow of the Narmada, the fifth largest river in India, will be diverted, and its re- 
gime will be changed drastically. The resulting environmental impacts will be 
evident upstream and downstream of the dam and throughout the irrigated 
area in Gujarat and Rajasthan (the command area). 

India describes the Sardar Sarovar Projects as “the largest water resources 
development project in India and possibly the world.”' The Bank has de- 
scribed Sardar Sarovar as “one of the most ambitious water resource develop- 
ment projects ever attempted.”* According to the Bank, the 1979 Tribunal 
award “opened up the possibility of an immense water resource.”’? In so doing 
it established many of the most basic conditions that trigger impacts. Under- 
standing the main features of the Projects is a necessary prerequisite to our re- 
view of the environmental impact assessment and the proposed ameliorative 
measures. These features include the location, design, and operation of the 
Sardar Sarovar Projects’ dam, reservoir, powerhouse, and canal system. It 
also includes the interrelationship of Sardar Sarovar with other projects up- 
stream on the Narmada River. 

Sardar Sarovar was not conceived as a stand-alone project. It is part of a 


'Shri P. A. Raj, Facts, Sardar Sarovar Project (Updated), Gandhinagar, Gujarat: Sardar Sarovar 


Narmada Nigam Limited, November 1990, p 1. 4 
2The World Bank, Staff Appraisal Report: India, Narmada River Development—Gujaral, 


Supplementary Data Volume, Part I, p 24. 
3 Staf Appraisal Report, Supplementary Data Volume, Part I, p 27. 
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basin-wide river development scheme. Over the next half century it is antici- 
pated that there will be 30 major, 135 medium, and about 3,000 minor projects 
in the Narmada River valley. Although it is one of the first to be built on the 
main river, Sardar Sarovar is to be the terminal project on the river system. Its 
design and operation, and hence its benefits and impacts, are linked to devel- 
opments upstream by the hydrology of the river. This is particularly true with 
respect to the Narmada Sagar Projects which are planned to be constructed 
immediately upstream and consist of one major dam (Narmada Sagar) and 
two medium dams (Omkareshwar and Maheshwar). A 1990 Office Memoran- 
dum of the Bank summarized the interdependence of the Sardar Sarovar Pro- 


jects and Narmada Sagar Projects this way: 


Under the Narmada Water Disputes Tribunal (NwpT) award of 
1979, the nsr dam was to be completed at the same time as, or 
prior to, the sse dam. Because the nsr dam was required to pro- 
vide controlled water releases to the ssp reservoir, it was neces- 
sary technically to construct the downstream Omkareshwar and 
Maheshwar dams at the same time. . . . Live water storage in the , 
ssp reservoir and economic benefits to sse were dependent on 
regulated releases from the nse dam, and the benefits for MP 
[Madhya Pradesh] from nsr were dependent also on power gen- 
eration and irrigation from Omkareshwar and Maheshwar 
(which in turn would also be dependent on controlled releases 
from nsP). Thus, the three dams of the nsc [Narmada Sagar 
Complex] with their power and irrigation components, together 
with the two ssp projects and the related R&R and area develop- 
ment aspects for all four reservoirs and their catchment areas, 
should be viewed as a technically and economically interdepen- 
dent development complex.* 


The interdependent nature of the Sardar Sarovar Projects and Narmada 
Sagar Projects includes environmental aspects, many of which are integral 
parts of the technical and economic aspects. If the upstream projects are de- 
layed, modified, or cancelled, many of the impacts as well as the benefits that 
are assumed for the Sardar Sarovar Projects will be changed substantially. 

From 1969 to 1979 the Narmada Water Disputes Tribunal considered the 
Sardar Sarovar and the Narmada Sagar Projects together. India proceeded on 
the same basis in its 1987 environmental clearance. Yet, in 1985, the Bank 
chose to proceed as if the environmental issues arising from the Sardar Sarovar 


* Office Memorandum, March 14, 1990, p 2. 
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Projects were somehow discrete, orphaned ecologically from the family of pro- 
jects within which they were conceived and will operate. 

For most of the last decade in the Narmada valley, the Bank has invited 
consideration of the Narmada Projects in discrete consecutive technical and fi- 
nancial slices. This was the 1985 approach to Sardar Sarovar and we find that 
precedent is cited in the March 1990 Bank Office Memorandum which sug- 
gests that the Narmada Sagar Complex could also be “packaged into several 
projects, and probably also timeslices. This could imply six separate, but in- 
terdependent projects: three dam and power projects, two irrigation projects 
and one area development project... .”? However convenient financially, this 
illustrates an ecologically unsustainable concept, a remnant from an era that 
the Bank’s and India’s policies have otherwise quite deliberately left behind. 

Both the Bank and India now recognize that the watershed is the best plan- 
ning unit for water resource projects. Both recognize the central theme of hy- 
drology and water management in the assessment of impacts as well as bene- 
fits. For example, in its 1980 guidelines, the Ministry of Irrigation has as the 
first item on the detailed report checklist “the Master Plan for the overall de- 
velopment of the river basin.”® In the foreword to its 1986 Guidelines for Collec- 
tion of Data to Study Environmental Impact of Water Resource Projects, India’s Central 
Board of Irrigation and Power says that: “construction of water resource pro- 
jects alter to some extent the ecological and environmental regime; influence 
the morphological characteristics and dynamics of rivers; and bring about 
changes in water quality.”’ These guidelines say that environmental informa- 
tion should include data on hydrological conditions of the river basin and on 
the hydraulic regime of rivers. The same theme is reflected in more recent 
Bank documents. The section on dams and reservoirs in the Bank’s 1991 Envi- 
ronmental Assessment Sourcebook states: 


Large dam projects cause irrevocable environmental changes 
over a wide geographic area and thus have the potential for sig- 
nificant impact. . . . The area of influence of a dam extends from 
the upper limits of the catchment of the reservoir to as far down 
as the estuary, coast and off-shore zone. It includes the water- 
shed and the river valley below the dam. . . . The major environ- 
mental factors affecting the function and life span of the dam are 


5 Office Memorandum, March 14, 1990, p 2. \2 
ë Working Group Report, Guidelines for Preparation of Detailed Project Report of Irrigation and Multipurpose 
Projects, Vols I, II, and IHI, Government of India, 1980, p 23. 

7 Guidelines for Collection of Data to Study Environmental Impact of Water Resource Projects, Miscellaneous 
Report No. 9, New Delhi: Central Board of Irrigation and Power, October 1986, p 5. 
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those caused by land, water and other resources used in the 
catchment above the reservoir (e.g. agriculture, settlement, for- 
est clearing) which may result in increased siltation and changes 


. . . . ° 8 
in the water quality in the reservoir and river downstream. 


The Sourcebook also contains a section on irrigation and drainage projects: 


Large irrigation projects which impound or divert river waters 
have the potential to cause major environmental disturbances 
resulting from changes in the hydrology and limnology of river 
basins... . Reducing the river flow changes floodplain land use 
and ecology, disrupts riverine and estuarine fisheries, and 
causes salt water intrusion up the river and into the groundwa- 
ter of adjacent lands. Diversion and loss of water through irriga- 
tion reduces the water supply for downstream users, including 
municipalities, industries and agriculturalists. A reduction in a 
river’s base flow also decreases the dilution of municipal and in- 
dustrial wastes added downstream, posing pollution and heaith 
hazards. The deterioration of water quality below an irrigation 
project can render the water unfit for other users, harm aquatic 
species, and, because of high nutrient content, result in aquatic 
weed growth that clogs waterways and has health, navigation 
and ecological consequences. (Vol II, p 94) 


In the course of our review, we heard engineers and economists in Washing- 
ton, New Delhi, and Gandhinagar speak of the Narmada River in terms of 
acre feet of water and cost/benefit ratios. We heard environmentalists in Bom- 
bay, Bhopal, and Baroda speak of the river in terms of habitat, species, and 
biodiversity. We heard villagers in the Narmada valley speak of these things 
too, but they also spoke of the Narmada as a home, a provider, and a source of 
spiritual strength. All were speaking of the same river, sometimes about the 
same issue, each emphasizing a different dimension of the whole. Our review 
of the Sardar Sarovar environmental impact assessment begins where these 
perspectives come together; where engineering and ecology overlap—the hy- 
drology of the river and the water management aspects of the Sardar Sarovar 
Projects. 


8 Environmental Assessment Sourcebook, Volume II, Sectoral Guidelines, Environment Department, World 
Bank Technical Paper Number 140, 1991, p 32. 
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MULTI-OBJECTIVE PLANNING 


India’s National Water Policy states that “water development projects should 
as far as possible be planned and developed as multi-purpose projects.”? The 
Policy lists the order of priorities in the ailocation of water as drinking water, 
irrigation, hydroelectric power, navigation, industry and other uses. Sardar 
Sarovar is designed to provide water for each of these uses except navigation. 

Establishing these priorities is only the first step in a multi-purpose water 
management project. The design and operation of a project such as Sardar 
Sarovar also requires a balancing of four broad, interlinked objectives: na- 
tional economic development; regional economic development; social welfare 
(including public health and income distribution); and environmental protec- 
tion. Our review takes place in this context, focusing on the latter two items. 

Arriving at an acceptable balance of objectives for Sardar Sarovar is not a 
straightforward technical exercise. Multi-purpose planning requires judg- 
ments and policies that cover the full spectrum of “costs” and “benefits,” 
whether these can be quantified readily or not. The award of the Narmada 
Water Disputes ‘Tribunal dealt with some of these considerations, but not all 
of them. Since the award, disputes have continued to arise, in part, because 
important environmental considerations were not understood at the time or 
were inappropriately valued. The resulting imbalance is a destabilizing ele- 
ment at the center of many of the resettlement and rehabilitation and environ- 
mental controversies. 


PRINCIPAL WATER MANAGEMENT FEATURES 


According to present plans, the Sardar Sarovar dam will divert, on average, 
9.5 million acre feet (MAF) of the Narmada River water out of the total of 28 
MAF that has been allocated. The reservoir behind the dam will create a nar- 
row lake extending from the dam over 200 kilometers upstream and submerg- 
ing approximately 37,000 hectares of land once it reaches the full reservoir 
level. Hydroelectric power will be generated at a riverbed powerhouse dis- 
charging downstream and into the estuary at the Gulf of Cambay. In later 
years, flows through the powerhouse will decrease as water is diverted to the 
irrigation system. Power will also be generated in the canal head powerhouse 
to provide some of the energy required for pumping in the irrigation system. 
The canal is designed for a peak requirement of 40,000 cubic feet per second 
(cfs) to irrigate 1.8 million hectares in the command area in Gujarat and de- 


9 National Water Policy, New Delhi: Government of India, Ministry of Water Resources, September 
1987, p 6. 
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liver a peak flow of 2,500 cfs to the Rajasthan border.'® Plans for the canal show 
1g major river crossings, 244 rail and road crossings, and 31 branch canal off- 
takes and water canal structures along the route. Two valleys in Saurashtra 
and Kutchch will be crossed with hydroelectric stations on the falling side and 
pumping stations on the rising side. A 75,000 kilometer long network of canals 
will distribute water for irrigation. The irrigation supply will be augmented by 
an extensive ground water pumping scheme involving thousands of public and 
private sector wells. Water distribution is being planned to provide for indus- 
trial uses and domestic consumption for a forecast population of over 40 mil- 
lion people living in 132 urban centers and 8,215 villages. 

About go per cent of the Narmada’s annual runoff occurs during the three 
or four months of monsoon rains, usually from June through September. At’ 
other times the river flow is comparatively small. The annual floods of the 
Narmada are intense and sudden, reaching their peaks in a few days, so a large. 
volume of storage is critical to the successful operation of projects on the river. 
To deal with this type of strong seasonal runoff, the series of dams on the 
Narmada is designed to capture and store the flood flows for later use during 
the dry seasons. The Sardar Sarovar Projects will be the last in this cascading 
series of dams and reservoirs. '' 

The size of the total storage needed on the river was considered by the 
Narmada Water Disputes Tribunal and a proportion was allocated to the Sar- 
dar Sarovar Projects. This “live storage” contains the volume of water to be 
used for irrigation, power, and other water supply purposes, uses that are de- 
pendent on regulated releases of additional water from the Narmada Sagar 
Projects upstream. 

The design of the Sardar Sarovar storage is a balance not only with up- 
stream developments, but also with the rate at which the reservoir will be 
emptied. According to the Tribunal award, the intent is, on average in three 
years out of four, to divert 9.5 MAF at Sardar Sarovar and 18.5 MaF elsewhere 
upstream in the river basin. This 9.5 MAF diversion will be done through the 
Sardar Sarovar main canal which has a capacity of about 2.4 MAF a month 
(40,000 cfs). The currently proposed Sardar Sarovar Projects live storage of 
4.77 MAF could therefore be emptied by the canal in less than two months. In 
fact, the dam and canal, as presently designed, are theoretically capable of di- 
verting more than 8 Mar during the three and a half month monsoon. A 1982 


'° Narmada Development Department, Planning for Prosperity: Sardar Sarovar Development Plan, 
Gandhinagar, India: Sardar Sarovar Narmada Nigam Limited, November 1989, p 152. 
'' There are a number of dams in existence upstream on the river (including its tributaries), but 


the functioning of Sardar Sarovar is specifically tied by the Tribunal award to the Narmada Sagar 
Projects. 
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report on the planning and operation of the main canal prepared for the Bank 
by Professor Nathan Buras points out that the canal would flow at less than 
half its capacity two-thirds of the time and the design flow rate would be 
achieved only 5.6 per cent of the time.'? He reports that the canal is probably 
larger than can be economically justified; a view reflected in many documents 
in the Bank files and by many of the experts we heard from in the course of our 
review. 

_ The Sardar Sarovar Projects reservoir also provides water for generating 
electricity. Hydroelectric power is determined by the product of the height of 
the water column above the turbines (“head”) and the discharge of water 
through the turbines. Decreasing net head and increasing discharge in the 
same proportion will result in approximately the same power output. For ex- 
ample, if the height of the Sardar Sarovar dam is reduced, the power capabil- 
ity could be maintained by increasing the discharge capability of the power- 
house. The reverse is also true.” 

- There will be “excess” water available for the riverbed powerhouse during 
the monsoon because the storage at the Sardar Sarovar Projects is small and 
the upstream diversions and reservoirs are not being built as planned. During 
the monsoon, the flow will exceed the combined capacity of the powerhouse 
and canal, so the excess will have to be stored or spilled. After the flood has 
passed, the live storage at Sardar Sarovar can be used to supply either the 
powerhouse or the irrigation canal, or both, depending on water use priorities 
at the time. During the dry season, a portion of this storage also will hold the 
water to be pumped back at night from the Garudeshwar Weir, located just 
downstream of the dam, for release during the peak power demand periods the 
next day. 

In the future, as the full irrigation system comes onstream, the riverbed 
powerhouse turbines will be idle ex¢ept for short periods of high “excess” flow 
and for the periods of pumpback/generation to meet peak demands for elec- 


12 Professor Buras wrote six reports from May 1981 to July 1982 that deal with the canal or 
reservoir. Of particular interest is his report of July 1, 1982, “Narmada/Gujarat (Sardar Sarovar) 
Project—Report on Project Preparation Mission, May 31-June 11, 1983.” The rationale for the 
canal design is provided in a May 24, 1983, letter report to the Bank by H. D. Fraderiksen entitled 
“Project Criteria and Plan of Operation.” The May 1983 report “The Main Canal its 
Operation,” by the Irrigation Department, Government of Gujarat, also explains the sizing of the 
canal (pp 9, 15), noting that the surplus waters from rivers on the route of the canal (e.g., Mahi 
and Watrak) could also be a factor. =a 

13 The energy, as opposed to the power, produced depends primarily on the annual volume of 
water that can be passed through the powerhouse. This is primarily dependent on adequate 
storage to regulate the monsoon flood which may rise hundreds of thousands of cubic feet per 
second in a day or two. Hence the importance of Narmada Sagar, especially in the early years 
when the electricity benefits add substantially to the net present value of the Projects. 
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tricity. There will be no net loss of water from the irrigation system because 
the powerhouse water would be recycled by pumping at night from the Garud- 
eshwar reservoir. 

The riverbed power and energy benefits of Sardar Sarovar are only signifi- 
cant before the irrigation system becomes fully operational. Thereafter, the 
plan is to divert the water into the canal for the higher priority domestic and 
agricultural use in Gujarat and Rajasthan. Also, because of the relatively 
small storage at Sardar Sarovar compared to the monsoon floods, the benefits 
are substantially increased by the releases of water from upstream projects, 
particularly Narmada Sagar. 

The height of the dam, the reservoir drawdown range, and the size of the 
canal, which are interrelated, are the triggering mechanisms for environmen- 
tal impact and resettlement and rehabilitation. The height of the dam and op- 
eration of the Narmada River systems ts not the result of an economic optimi- 
zation. The proposed Sardar Sarovar full reservoir level of 455 feet is a com- 
promise decreed by the Tribunal. And there was no environmental impact as- 
sessment in the deliberations leading to decisions on the location, design, and 
operation of the dam. One example presented to our review illustrates the na- 
ture of the trade-offs made. 

The Tribunal’s report concluded that irrigation requirements in Gujarat 
and Rajasthan could have been met with a full reservoir level of 436 feet. The 
level was increased to 455 feet to provide hydroelectric power benefits (the 
third priority after drinking water and irrigation), 57 per cent of which are to 
go to Madhya Pradesh. But there was a cost for this extra 19 feet. It increased 
the gross area submerged in Madhya Pradesh by about 35 per cent; the culti- 
vable area submerged was increased by about 50 per cent. The population ad- 
versely affected by flooding in Madhya Pradesh was increased by over 70 per 
cent. Yet the power to be generated, averaged over 100 years, will increase by 
only about 10 per cent. No doubt, at the time of the Tribunal’s award, some of 
these “costs” were considered to be offset by benefits that would arise from the 
construction of the Narmada Sagar Projects in Madhya Pradesh which were to 
be built at the same time as the Sardar Sarovar Projects; this assumption can 
no longer be made. The Bank has told us that under prevailing circumstances 
in India there are no assurances that these upstream projects will be built as 
planned.'* This means that the Sardar Sarovar Projects would not operate as 


14 Late in our review, the World Bank advised us that a contract for construction of the Narmada 
Sagar dam was signed by Madhya Pradesh on May 5, 1992. We have been unable to assess 
whether this changes the previous concerns related to project financing and scheduling. The 
status of environmental and resettlement and rehabilitation work is also unclear. The terms of 


India’s 1987 conditional clearance for the Sardar Sarovar Projects also apply to the Narmada 
Sagar Projects. 
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planned. As a result, the levels and drawdowns in the reservoir and the flow 
regime downstream of the dam and in the canal will be different, as will the re- 


sulting impacts. No assessments have been done to determine the nature of 
these differences. ‘ 


STREAMFLOW AND THE QUANTUM OF WATER 


The impacts of the Sardar Sarovar Projects are dictated to a large degree by 
the maximum level and drawdown of the reservoir behind the dam, the 
amount of water diverted into the canal system, and the discharge of water 
downstream through the riverbed powerhouse or over the spillway. These 
matters were considered by the Tribunal. In the course of the Tribunal’s de- 
liberations, an understanding was reached by the parties about the amount 
and timing of water that would be available in the river. This became embod- 
ied in the term “quantum of water.” This is an abstract number that can be 
measured only statistically. But it is important, not for its absolute value, but 
rather for what it connotes—a series of daily flows that could be stored or used. 

The ‘Tribunal used the agreement on the quantum of water as a basis for 
apportioning project benefits and costs. The flows implied by this agreement 
continue to be important because they determine the size, interrelationships, 
and guidelines for operating the system. These, in turn, are what drive many 
of the impacts and provide the rationale for ameliorative measures. If the ac- 
tual quantum of water is not in fact about the same as the quantum assumed, 
the proportional sharing of benefits would remain the same but the Projects 
(both the Sardar Sarovar Projects and the Narmada Sagar Projects) would 
need to be adjusted. This should mean significant design changes to the hy- 
draulic structures and command area. It most certainly would mean changes 
in operation. Either way, the environmental impacts would be quite different, 
as would the effect on resettlement. 

The question of streamflow and the resulting reliable quantum of water 
that is available in the river at the terminal storage site (Sardar Sarovar Dam) 
on the Narmada were contentious issues before the Tribunal. The controversy 
continues today. Then, as now, there are differences of opinion based on the 
interpretation of basic data. Actual streamflow measurements are available 
only beginning in 1948-49. During the deliberations of the Tribunal, to obtain 
a longer series, an expert committee expanded the sample size using rain- 
fall/runoff “hindcasting” techniques to build a synthetic streamflow record 
from 1891-92 to 1947-48. 

We heard a great deal of debate about how much to rely on the measured 
flow and on the hindcast statistics. More than a decade of measurements are 
available since the Tribunal award. The new data fuel the debate and give rise 


246 SARDAR SAROVAR 


to speculation about their meaning when considering imparts It is not the 
purpose of our review to resolve these specific matters, important as they are 
for design and operation. But we are concerned about the broader matters 
highlighted by this debate. | 

In 1974, the flow in the river covering the 79 year period te 1969-70 Was 
agreed to by the states in the presence of the Assessor appointed by the Tribu- 
nal; In July, the Chief Ministers of Madhya Pradesh, Maharashtra, and Ea- 
jasthan and the Advisor to the Governor of Gujarat agreed “that the quantity 
of water in the Narmada available for 75 per cent of the years may be assessed 
at 28 million acre feet and that the Tribunal in determining the disputes re- 
ferred to it do proceed on the basis of that assessment.” !” The Tribunal ac- 
cepted this agreement. The 28 mar is calculated using the 75 per cent depend- 
able yield of 27 mar less the project estimated evaporation losses (4 MAF) plus 
regeneration (return flow from irrigation and canal leakage) (2 MAF) and car- 
ryover storage (3 MAF). The Tribunal subsequently ruled that this quantity of 
water would be totally allocated among the four states: 18.25 MAF (65.18%) to 
Madhya Pradesh, 9.00 MAF (32.14%) to Gujarat, 0.25 MAF (0.89%) to Maha- 
rashtra, and 0.50 MAF (1.79%) to Rajasthan. Provision was made for years of 
lower and higher runoff by agreeing to apportion the available water in the ra- 
tio of the allocations. Most importantly from an environmental and social per- 
spective, no allocation was made for flow in the river below the dam. 

In 1985, the Bank stated: 


It should be noted that the nwpT used the 28 mar flow figure 
only as a base for equitable apportionment. The results of this 
apportionment in terms of percentage shares, however, would 
be applied to whatever the utilizable flow in a particular year 
may be....In other words, whatever the actual utilizable flow in 
a year may be, it should be shared always in the same way. The 
figure of 28 MaF and the absolute volume allocated to each state 
out of this becomes irrelevant, particularly with the new hydro- 
logical data and as reservoir operations studies for the basin and 
implied assumptions are retuned.'® [emphasis in original] 


Although it is correct to state that the absolute volume does not affect the way 
in which the benefits are shared, it would be quite incorrect to assume that it is 
unimportant. In fact, the assumed quantum provides the rationale for basic 
project design and operation decisions. And the realization of the benefits and 


si The Report of the Narmada Water Disputes Tribunal with Its Decision, Vol. I, 1979, p 8. 
'® Staff Appraisal Report, Supplementary Data Volume, Part I, P 95. 
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impacts, their nature and magnitude, begins with these same decisions. 

Project design and operation are based on the best utilization of the total 
annual runoff. Because go per cent or more of this runoff occurs in a few 
months, and most comes in sudden floods, a substantial volume of storage in 
the basin is necessary to deliver the multipurpose benefits of the Projects. The 
Tribunal’s decisions were based on the assumption of construction of projects 
upstream to regulate the extreme fluctuations in water supply and demand. 
Indeed, Gujarat is required to share 17.6 per cent of the cost of the proposed 
Narmada Sagar Projects because of the benefits to the Sardar Sarovar Projects 
from the storage created upstream. 

Regardless of the annual runoff and the controversy surrounding it, even in 
1985 the Bank noted that Sardar Sarovar itself is not capable of delivering the 
quantum of water intended: 


With respect to operation of reservoirs, however, the NWDT 
[Narmada Water Disputes Tribunal] ordered mp [Madhya Pra- 
desh] to make regular releases from its largest reservoir, 
Narmada Sagar, to the Sardar Sarovar Reservoir, since the lat- 
ter would not be able to meet the demand for power releases 
and, to a lesser extent, for irrigation in Gujarat and Rajasthan 


through its own regulative capacity alone.'’ 


The same conclusion is found in the report of the Tribunal: 


= Without regulated releases from Narmadasagar, Sardar Sarovar 
FRL [full reservoir level] + 455 will not be able to utilize its allot- 
ted share of water as a good deal of the flood flows would spill 
down to the sea instead of being stored at Narmadasagar for 
` regulated releases. Due to the spillage and lack of carryover ca- 
pacity there would be a loss of 17.8 percent in irrigation and 


power benefits at Sardar Sarovar. . . . = 


We initially examined the streamflow data simply to understand better the 
ecological meaning of changes to the river after construction of the dam. We 
found discrepancies in the data used within different agencies responsible for 
the Projects. Although some of these discrepancies were resolved by the Cen- 
tral Water Commission in the final weeks of our work in India, many discrep- 


ancies remain. 


i Part I, p 18. 
17 Staff Appraisal Report, Supplementary Data Volume, tip 
The side of the Narmada Water Disputes Tribunal with its Decision, Vol. II, 1979, p 102, § 15.6.4. 
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All streamflow data are subject to some measurement error. For a river like 
the Narmada, these errors are highest during the monsoon, a period when 
about go per cent of the flows occur. The Chairman of the Nigam suggested 
that the error amounts to no more than 5 per cent on an annual basis. Officials 
at the Narmada Control Authority told us that it might be about 10 per cent. 
The Central Water Commission’s Chief Engineer (Hydrology) indicated that 
it might be higher. However, as far back as June 1983, the Bank’s engineering 
consultants on reliability of streamflow data, reported that serious problems 
existed because of discrepancies of 30 per cent in the data between agencies.'” 
Although these were reported to have been resolved, we found similar prob- 
lems with the data. 

In 1991, in response to the growing controversy, the issue of quantum of 
water was reviewed. The report prepared for the Narmada Control Authority 
by the Central Water Commission states: 


It is the general experience that, stream flow measurement with 
desirable accuracy, when the river is in high flood, is difficult to 
achieve due to the constraints of equipment and facilities at site 
and also due to widespreading of flood waters. Large errors in 
measurement of this part of annual run-off vitiate the planning 
of water use projects with storage...it is considered not pru- 
dent to rely only on the observed flow series (1948-49 to 1987- 
88) without exercising internal and external consistency 
checks.?° 


No internal or external consistency checks have been made and none are pres- 
ently under way. 

This raises fundamental questions for our review. It starts with reliability 
and the 75 per cent criterion. This criterion means that, on average, one year 
in four there will be a shortage. It does not say how much the shortage would 
be. Also, there could be shortages three years in a row (as actually occurred in 
the 1980s) followed by surpluses for several years. We appreciate that the 75 
per cent figure is an Indian standard for irrigation projects of this type. But we 
note that the criterion for the priority water use (drinking water) is much 
higher. However, whether for drinking water or for irrigation this criterion is 
not specific to the Narmada Projects realities and is therefore not helpful in as- 
sessing impact. In its 1991 review of India’s irrigation sector, the Bank says 
that a “common deficiency is that potential irrigable area is often based on a 


'? Douglas James and David R. Dawdy, “Hydrologic Modelling of the Narmada Basin,” June 
1983, p 5. 
*° “Assessment of Utilisable Annual Flow Volumes in Narmada Basin,” 1991, §2.12. 


HYDROLOGY AND WATER MANAGEMENT 249 


standard 75 per cent probability level for water availability. This has no neces- 
sary relationship with what is optimal for the command (only simulation anal- 
ysis can determine this) and also often results in overestimation of potentially 
irrigable area.”*! For our purposes, reliability would be better determined by 
an analysis that included the amounts of the shortage, their probability, and 
the significance of the shortages over time. This analysis has not been done. 

There is little point for our review to try to resolve the 75 per cent depend- 
able quantum issue. In any event, the “correct” amount can be measured only 
statistically and the debate is about numbers most of which could, arguably, 
be correct given the probable errors inherent in the streamflow measurements 
and related data. 

At the end of the day, the situation is this. In 1974 an agreement was nego- 
tiated under the authority of the chief ministers and the Tribunal accepted it. 
This allowed certain conclusions to be reached by the Tribunal. The agree- 
ment may or may not prove to reflect the streamflow over the lifespan of the 
Projects. No doubt, if all the dams are built on the river as planned, and are 
monitored, it will be possible to determine more accurately the annual runoff. 
But in the meantime, it seems prudent to focus not on abstract statistical con- 
cepts but on whether the Sardar Sarovar Projects will work as intended with 
the anticipated environmental and social impacts. 

The quantum of water, understood as a surrogate for the historical time se- 
ries of flows in the river, involves two coexisting sets of hydrologic data of im- 
portance to the Projects and their impacts. First, there is the agreed upon, negoti- 
ated hydrology which is used in setting rules of operation for the reservoirs for the 
purpose of determining the benefits of upstream storage, utilization of car- 
ryover storage, and the volumes of water that can be controlled by optimal op- 
erations, and in settling other issues that relate to how well the river basin is 

being managed. For these purposes the negotiated hydrology need not be ac- 
curate as long as it is accepted by all parties as the basis for decisions. Second, 
there is the actual runoff, as it occurs in the future. This will be dictated by the 
rainfall and runoff characteristics of the watershed and controlled according to 
the operating rules developed from the negotiated hydrology. Surpluses and 
shortages will result from a combination of the actual runoff and how the res- 


ervoirs are used to manage it. 


UNDERSTANDING IMPACTS 
The important issue is the runoff sequence (timing and amount) that can be 


controlled reliably by the Sardar Sarovar Projects to deliver the target 
amounts of water. The Bank’s economic analysis concluded that a 28 per cent 


21 India Irrigation Sector Review, Vol. 1, World Bank, December 20, 1991, p 40. 
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evror in annual runoff would reduce the economic return to zero.” However, it 
is not clear what this really means. The analysis did not include uncertainty in 
the hydrologic flow sequence. It was assumed that the future runoff would oe 
cur in exactly the same way as the estimated historical streamflows. This will 
not happen. ; 

_ As the total storage in the basin increases, the runoff sequence may become 
less important. Under present circumstances, however, water available for use 
by the Sardar Sarovar Projects is made more uncertain by the lack of upstream 
storage. The Tribunal ruled that 85 per cent of the water allocated for use in 
Gujarat and Rajasthan would be provided in the form of regulated releases 
from reservoirs upstream in Madhya Pradesh.”? This will not happen; the Nar- 
mada Sagar projects are not being built concurrently as had been assumed. 
The implications of this have not been studied. According to a March 14, 
1990, Bank memorandum, it is a sensitive issue that needs to be explored. We 
agree. The implications are far reaching. For example, principal benefits of the 
Sardar Sarovar Projects riverbed powerhouse were to have been achieved in 
the early years, before Gujarat’s irrigation system was fully developed. It is ob- 
vious that the value of the powerhouse declines if the upstream storage is not 
developed and the energy benefits are therefore reduced. In 1979 the Tribunal 
reported that without the regulated releases from Narmada Sagar, the loss of 
irrigation and power benefits at Sardar Sarovar would be 17 per cent.?* A Janu- 
ary 2, 1992, Bank memorandum assumes that power at the Sardar Sarovar 
Projects would decrease by 25 per cent and the irrigated area by 30 per cent 
without the Narmada Sagar Projects. 

The assumptions of reservoir storage at both dams and regulated releases 
from the Narmada Sagar Projects to the Sardar Sarovar Projects are now 
questionable. This, along with the trends in the data that we have reviewed 
above, means that the quantum of water that can be controlled for irrigation, 
power and energy production, and domestic and industrial use probably will 
be less than anticipated by the Tribunal. This would change the balance of 
economic, social, and environmental objectives which can realistically be 
achieved. These, objectives are all interconnected. Not only would the environ- 
mental and social impacts be different in and of themselves; they would be 
strongly affected as officials seek a new balance between the realizable eco- 
nomic benefits and the actual project costs. 

Where does this leave our review? Based on the hydrology and water man- 


?2 Staff Appraisal Report, 1985, p 61. : 

?3 Clause IX of the Tribunal’s 1979 award requires Madhya Pradesh to release &12 MAF per year 
(0.677 MAF per month) below Maheshwar out of the total of 9.5 allocated for Gujarat (i.e., 85%). 
2*4 The Report of the Narmada Water Disputes Tribunal with its Decision, Vol. II, 1979, p 102, §15.6.4. 
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agement information made available to us, we think that the Sardar Sarovar 
Projects will not work as intended. Many previous assumptions now appear to 
be unfounded, or are questionable. This has direct implications for environ- 
mental impact and for resettlement and rehabilitation. For example, the delay 
in construction of storage upstream will have an impact on the operation of the 
Sardar Sarovar dam, powerhouse, and canal system. There will be more fre- 
quent Sardar Sarovar reservoir fluctuations and greater, more erratic dis- 
charges to the Gulf of Cambay. The Sardar Sarovar reservoir will often be 
drawn down to the lowest level as the carryover storage from one year to the 
next is exhausted.” Ali this will mean different impacts upstream in Madhya 
Pradesh and Maharashtra as well as downstream in Gujarat. It will also have 
far reaching implications in the command area. 

Over the dozen years since the ‘Tribunal award, new information, better 
data, and revised project plans have emerged. Our discussions with officials 
and our review of the Bank files show that there is a widespread awareness of 
the need to reevaluate the Projects. There is a particular sense of urgency re- 
lated to the impact on the Sardar Sarovar design and operation of delays or 
changes in upstream developments. 

Our review of the hydrology and water management issues leads to the con- 
clusion that their environmental and social implications have not been prop- 
erly assessed. Whatever the specifics of these issues, a realistic operational 
analysis upon which to base an environmental assessment is missing. The res- 
ervoir levels and flows through the powerhouse and canal need to be described 
showing fluctuations, ranges, time series, etc., so that the environmental con- 
sequences can be determined. Although a number of computer models of vari- 
ous aspects of the Narmada projects have been developed, all of them follow 
the assumptions of the Tribunal award. What is happening now on the river 
and what is likely to happen in the future are different from what was sup- 
posed to happen according to those earlier assumptions. 

The Bank recognizes the questions raised by the realities of the 1990s as op- 
posed to the planning assumptions of 1979. In a March 14, 1990, Office Mem- 
orandum, senior officials state: 


A satisfactory answer to these questions would require the Op- 
erations Research Group (orc) in Baroda to re-run the original 
water balance models. This would also be necessary if one 


25 It has been suggested that the available storage could be increased by lowering the elevation of 
the irrigation by-pass tunnel. This would likely exacerbate upstream impacts by increasing the 
reservoir drawdown range. Without proper studies, the true costs and benefits of such a change 


are unknown. 
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wanted to reassess whether the proposed group of smaller dams 
upstream could partly or fully substitute for the regulating role 
of nsp [Narmada Sagar Projects]... the question should be 
asked in the context of a realistic rate of future diversion or use of 
water by Mp [Madhya Pradesh], as opposed to the NwDT’s [ Nar- 
mada Water Disputes Tribunal’s] unrealistic assumed rate of 
18.25 million acre feet (maf) within the next 35 years... .it is 
unlikely that mp will be able to use (the agreement is on usage) its 
allocated 18.25 maf within the remaining 35 years of the NWDT 
award. Indeed, it is probably technically impossible for MP ever 
to use this amount of water... . Gujarat could use, and presum- 
ably will use for its expansive 1.9 million ha irrigation command 
area, rather more than its g maf allocation. [emphasis in origi- 
nal] 


A comprehensive evaluation is needed, including a complete systems analy- 
sis of the key features and sequence of development of the facilities upstream of 
the Sardar Sarovar Projects. The scope of this analysis should not be re- 
stricted. It should include a reappraisal of the basic assumptions in sizing and 
operating the Sardar Sarovar dam, powerhouse, and canal. Given the large 
command area of the project in Gujarat, the possible integration of the water 
resources and storage potential of the Mahi and Sabarmati rivers (both of 
which are in the Sardar Sarovar command area) could also be explored as part 
of a comprehensive, environmentally sustainable water management plan for 
Gujarat. 


CONCLUDING OBSERVATIONS 


It is not the responsibility of our review to evaluate the engineering hydrology 
of the Sardar Sarovar Projects, nor is it proper for us to review the Narmada 
Water Disputes Tribunal’s extensive treatment of the issue as it relates to the 
Narmada Sagar Projects and Sardar Sarovar Projects. Early in our review we 
set out to establish the nature of environmental and social impacts of the Pro- 
jects. We found that there were no comprehensive impact assessments to 
which we could relate implementation and ameliorative measures. If we had 
stopped there, we would have abandoned the very thing that had motivated 
the review by the World Bank in the first place—the need to understand the 
basis, if any, for the controversy related to the implementation of environmen- 
tal and resettlement and rehabilitation aspects of Sardar Sarovar. We felt this 
would be irresponsible. So we began reviewing the nature of the impacts up- 
stream, downstream, and in the command area. This led us to a more careful 
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examination of the origin of impacts—i.e., design and operating features of the 
Sardar Sarovar Projects. Both features are founded on the hydrology of the 
river. Both are related to developments upstream. 

In our review we came across discrepancies in data and differences in anal- 
yses that go to the heart of the triggering mechanisms for impacts. In order to 
assess what quickly became contentious issues, we engaged an independent 
hydrologist and asked him to test the key matters raised in the submissions we 
received and the discrepancies that were becoming apparent from our own as- 
sessment. The findings, presented in this chapter, are disturbing. 

The work we have done raises important questions about many of the as- 
sumptions used to date. At the very least, no impact assessment is possible, 
and the effectiveness and efficiency of ameliorative measures remain specula- 
tive, because there is no appropriate understanding of the hydrology of Sardar 
Sarovar with or without Narmada Sagar. 

Our work on hydrology was designed to better understand impacts. These 
are described in the following chapters. It was not our purpose, nor was it 
within our Terms of Reference, to do a complete systems analysis. But in the 
course of this work we have found that there is compelling evidence that the 
Sardar Sarovar Projects will not operate as planned. It is not that the results 
from the work done in the 1970s and 1980s are wrong. We only know that with 
more data that is now available, it is possible to reach conclusions that will 
lead to quite different impacts than have been assumed to date. 

The Tribunal indicated in 1979 that without Narmada Sagar a 35-foot 
higher dam at Sardar Sarovar would compensate for the loss of irrigation and 
power benefits.”° In a fax to the Bank on May 5, 1992, the Nigam suggested 
that storage could be created in the command area. Either of these changes 
would alter in the most fundamental way the nature of the Projects. This, in 
turn, would change the environmental and social costs, to an extent and in a 
manner which have not been assessed. 

Officials at the Nigam and several others in India have said that the 
Narmada Sagar Projects will be built. Indeed, the Chief Minister of Madhya 
Pradesh told us just that in quite emphatic terms. On May 5, 1992, the state 
signed a contract for construction with Jaiprakash Associates. Work, we are 
told, is likely to begin soon. But the prospect of the construction of Narmada 
Sagar does not obviate our concerns about the performance and impacts of 
Sardar Sarovar. Our recent assessment of hydrology data indicates that if 
Madhya Pradesh does, in fact, appropriate its allotment of water according to 
the Tribunal award, the Sardar Sarovar Projects will still not operate as as- 
sumed. It is likely that changes in the Projects will be required with all the at- 


26 The Report of the Narmada Water Disputes Tribunal with its Decision, Vol. II, 1979, p 102, §15.6.5. 
ae 
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tendant impacts. An exhaustive investigation of this is beyond our Terms of 
Reference. But there is every indication of a problem that needs to be ad- 


dressed. 
Quite apart from the economic, financial, and technical implications, the 


environmental and social implications are of the first importance. 
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Draw-down agriculture in the bed of a tributary of the Narmada, in the sub- 
mergence zone in Maharashtra. 
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Chapter 12 
UPSTREAM 
ENVIRONMENT 


Bank documents provide an indication of the scope and significance of the up- 
stream issues. The 1985 Staff Appraisal Report for the Sardar Sarovar Projects 
summarized the upstream implications under the heading “Environmental Ef- 
fects” as follows: 


Characteristically the creation of a large man made lake results 
in significant environmental changes in the adjacent area. The 
reservoir would inundate about 37,000 ha. at FRL [Full Reservoir 
Level] of which 18% is forested, 33% is cultivable land, and 
nearly 50% is waste or of low utilization potential. Submergence 
would cause loss of forests and agricultural lands, cultural infra- 
structure and a limited loss of wildlife habitat. Effects on exist- 
ing fisheries remain to be assessed. However, creation of a more 
positive ecocycle on the periphery of the reservoir may be ex- 
pected in terms of improved soil moisture for nearby forests and 
other biomass and improved wildlife habitat. Opportunities 
would be created for improved local river transportation and 
fresh water fisheries. ... Measures would be taken through de- 
velopment of implementation programs to ensure the preserva- 
tion of land and enhancement of the environment. (p 28) 


The Bank’s 1985 Supplementary Data Volume adds: 


Most of the forest land has been subjected to biotic pressures for 
many decades and most large wildlife long since overexploited. 
This statement applies to most of the Sardar Sarovar catchment 
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area. Wildlife escape corridors and measures leading to 
strengthened protected areas are being addressed . . .in Madhya 
Pradesh. It appears that no protected area would be directly vi- 
olated by the proposed dam. However, the reservoir would 
damage some wildlife, displace other wildlife, and intensify the 
biotic pressures on existing reserves by locating resettlement 


sites nearby. (Part 1, p 53) 


A Sardar Sarovar “workplan for environmental effects” was required by 
the Bank’s 1985 agreement with India. It was conceived, in part, to address 
outstanding issues related to upstream impacts on flora and fauna, including 
fish. To date, there is no workplan, and there is no coordinated approach to 
impact assessment upstream. We have reviewed therefore the available project 
data and individual documents. We also travelled throughout the area and 
consulted experts on forest ecology and sedimentation. We focused our atten- 
tion on the Sardar Sarovar Projects, but bearing in mind that other projects 
are planned upstream, especially the Narmada Sagar Projects, that will have 
environmental impacts in this same area. 

Each of the three riparian states has its own study program for flora and 
fauna. All have experienced delays. Madhya Pradesh has filed interim reports; 
a final report is expected by March 1993. Action plans are promised for 1994, 
and “implementation, if any, by 1996 is targeted.” In Maharashtra, the terms 
of reference for a two-year study have been finalized. In Gujarat, a final report 
was expected in April 1992. Action plans would follow. 

The fisheries work has experienced similar delays. Basic information on mi- 
gratory fish, critical life cycle stages, etc., is described by a Bank consultant as 
recently as May 1991 as “scarce.”* A sociological survey of fishing families of 
the Narmada River was submitted to the Narmada Control Authority in June 
1991. The results of a five-year survey on the estuary fisheries will be available 
sometime after 1993 (see Chapter 13). A three-year pre- and post-impound- 
ment limnological study in Madhya Pradesh is under way. Gujarat has re- 
ceived a report of the first pre-impoundment phase for its work. And fisheries 
development planned for the reservoir is being pursued with a number of 
agencies and consultants, some engaged in preparation for the Bank’s pro- 
posed Narmada Basin Development Project. 


' Ministry of Environment and Forests, Sardar Sarovar Project Status Report, December 1991, p 
6 >? 


? GOPA Consultants, India, Narmada River Basin Development Project—Fisheries Component, Final Project 
Preparation Report, Annex 6, May 1991, p 1. 
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The piecemeal approach and early study stages of the work on flora and 
fauna make it difficult to draw meaningful conclusions. What we have re- 
viewed suggests that if the Sardar Sarovar dam could be considered alone, no 
significant populations of large mammals or birds are likely to be lost in the 
upstream area. Because of inadequate information, we can say nothing about 
other animals and plants and the aquatic ecosystem of the river generally. 
More information is available on three of the most significant issues: forest is- 
sues, Catchment area treatment, and sedimentation. 


FORESTS 


Most of the Sardar Sarovar forest-related issues arise because of inundation of 
forests by the dam. The Bank’s 1985 Supplementary Data Volume summa- 
rizes these forest issues in Gujarat, Maharashtra, and Madhya Pradesh as fol- 
lows: 


The total recorded forest land to be inundated in those states is 
about 11,600 ha. Of the 6,746 ha. of recorded forest land to be 
submerged in Gujarat, approximately 4,100 ha. is thought actu- 
ally to be forested and, within the latter area, the variety of vege- 
tation may vary greatly. An equivalent aggregate (i.e., 4,100 
ha.) of compensatory forest would be considered for plantation 
in tracts to be identified in the vicinity of the reservoir. The for- 
est and other vegetation in the reservoir area would be exploited 
or otherwise removed before filling. It has been recommended 
that a narrow 4 m wide strip of trees be left or planted below 
normal FRL. Since the draw down is protracted, it is thought 
that a shallow and temporary flooding would not kill the trees in 
this strip, and would be expected to enhance the reservoir. (Part 


I, p 53) 


The text of the Staff Appraisal Report adds that a work program would be 
undertaken to assess forest areas and to design and implement measures for 
protection. India’s 1987 environmental clearance of the Projects noted that 
“complete details” on compensatory afforestation plans would be furnished by 
1989. The subsequent clearance under the Forest (Conservation) Act, 1980 ap- 
proved diversion of 13,385.45 hectares of forest land of which 4,165.91 is in 
Gujarat, 2,731.00 hectares is in Madhya Pradesh, and 6,488.54 hectares is in 
Maharashtra (Maharashtra also needs to compensate for the losses to the 
Taloda Forest). This forestry clearance was “strictly subject” to eleven condi- 


tions, including compensatory afforestation requirements: 


260 SARDAR SAROVAR 


Since the project involves violation and also most of the non- 
forest areas for compensatory afforestation are away from the 
project area, the State Govts. will raise compensatory afforesta- 
tion in double the degraded forest lands also in the project im- 
pact areas in addition to the afforestation of equivalent non- 
forest land. A scheme for this will be submitted by 30.11 Bye 


The program to compensate for lost forest therefore has two parts. Planting 
on non-forest (i.e., revenue) land, which could be distant from the area af- 
fected by the Projects, would be on an equal amount of land to the land lost. If 
the land to be afforested is already designated as forest land (degraded), twice 
the area must be treated. 

We have reviewed the plans of all three states and the progress in compen- 
satory afforestation documented to the end of 1991. Madhya Pradesh is re- 
ported to have achieved approximately 20 per cent of its goals and Gujarat has 
been reported as accomplishing approximately 35 per cent of its goal. Comple- 
tion dates for these two states are forecast to be 1994/95 and 1993/94, respec- 
tively. Maharashtra, on the other hand, is having difficulty with the planning 
and execution of its afforestation programs. A scheme was submitted to the 
Ministry of Environment and Forests but was deemed to require further “clar- 
ification.” Target dates and physical progress for Maharashtra have not been 
reported. Issues related to the Taloda Forest also remain unresolved. Never- 
theless, the Narmada Control Authority documents show that the “progress 
reported till the rains of 1991 is 8,425 ha” (i.e. approximately 40 per cent of 
target in Maharashtra).* 

There is more to compensatory afforestation, however, than the setting of 
numerical targets, counting seedlings planted, and documenting hectares cov- 
ered. When we met with India’s Minister of Water Resources, he stated that 
plantations are not a substitute for a natural forest. The test for implementa- 
tion of the affcrestation program is whether or not there is adequate compen- 
sation for the forest lands being lost by submergence. The straightforward 1:1 
non-forest land or 2:1 forest land replacement is the real estate component of 
the compensation. Other factors, from botanical composition to long-term via- 
bility, are just as important, if not more so. 

Although there are areas that still support a reasonable approximation of 
the natural flora and fauna (except for large wildlife), much of the Sardar 


* Government of India, Ministry of Environment and Forests, Memorandum No. 8-372/83-FC, 
September 8, 1987, p 1. 

* Narmada Control Authority, Environment Sub- -Group, Agenda for the Fourteenth Meeting, 
Annex XIV(1), February 1992, p 4. 
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Sarovar submergence area forest is already degraded with lower biodiversity 
and lower productivity than an undegraded forest. No doubt, some of this has 
been induced by neglect and over-exploitation pending submergence. But evi- 
dence on the ground and in the literature shows that some of the area was al- 
ready degraded in the last century.” Because there is a large area of similar for- 
est in the non-submergence parts of the catchment area, we do not think that 
the loss of this forest constitutes an important ecological impact per se, al- 
though there is certainly some cost. 

In Gujarat compensatory afforestation is being planted in the arid district 
of Kutchch. In our opinion this is a questionable decision. By placing the com- 
pensatory afforestation in an entirely different ecological zone, one that is mar- 
ginal for forest development in any case, Gujarat has insured that the forest 
created will have no resemblance to that submerged. 

Gujarat claims to have selected Kutchch because it was the only substan- 
tial area available and it is badly in need of reforestation. This, too, is ques- 
tionable. Productive land has been purchased for resettlement. Presumably it 
could have been purchased for reforestation as well. A major factor bearing on 
the compensatory afforestation being carried out in Kutchch is almost cer- 
tainly that the land there is cheap, being marginal for agriculture and in an 
area where the countryside has recently been partially depopulated. 

Our difficulty with the approach advocated by Gujarat is fundamental. If 
the practice of replanting marginal forest land in compensation for better 
lands lost elsewhere continues, productive forest lands will be constantly re- 
placed with less productive ones, mainly because such land is cheap and easily 
obtained. The amount of forest land may be maintained on paper, but it will 

_be diminished in value. Even if Gujarat’s compensatory afforestation program 
meets the letter of the conditional clearance by the Ministry of Environment 
and Forests, it offends its spirit and intent. And it does not seem to be what 
was envisaged for Gujarat in 1985 when the Bank stated that “compensatory 
forest would be considered for plantation in tracts to be identified in the vicin- 
ity of the reservoir.”° 

In Madhya Pradesh, the compensatory afforestation is being done largely 
by replanting degraded forest land within or close to the Narmada catchment. 
Maharashtra will be doing the same. This is by far the easiest option because 
there is a lot of degraded forest in areas adjacent to the Sardar Sarovar Pro- 

jects. It has been suggested that this practice by the two states will again lead 


5 Gazetteer of the Bombay Presidency, Vol. VI, Rewa Kantha, Narukot, Cambay, and Surat States, 
Government Press, Bombay, 1880. Ibid., Vol. XII, Khandesh, C. E. Luard and R. P. Dube, 1908. 
Indore State Gazetteer, Vol. II, Calcutta: Superintendent of Government Printing. 

6 Staff Appraisal Report, Supplementary Data Volume, Part I, p 53- 
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to declines in India’s forest cover. However, the ecosystem resulting from the 
rehabilitation of adjacent degraded forests should be a closer approximation to 
what is lost than the afforestation program in Kutchch. We were impressed 
with the program being developed in the Jhabua District of Madhya Pradesh 
where a combination of mixed planting and regeneration of existing coppice 
has the potential to reproduce a reasonable approximation to the composition 
of the natural forest of the catchment area. However; the survival of these 
plantations in the long run is doubtful because of forest management practices, 
particularly those related to local people as described below. 

The true ecological cost of forests submerged by the Sardar Sarovar Pro- 
jects is not reflected by the compensatory afforestation efforts. However, to put 
matters in perspective it needs to be said that the amount of compensatory af- 
forestation for Sardar Sarovar is small relative to the amount of afforestation 
going on in these states under other programs (many with Bank involvement) 
and the total expenditure is small relative to the cost of the Sardar Sarovar 
Projects. What is being done is not doing any harm, and some good may ac- 
crue. The important issue, however, is the violation of the principle that the 
quality, not only the amount, of India’s natural forest cover should not be al- 
lowed to be reduced further. 


Taloda Forest 


The Taloda Forest is a particularly contentious issue for the Sardar Sarovar 
Projects (see also Chapter 7). In July 1990, 2,700 hectares of forest land was 
released for the resettlement of oustees in Maharashtra. The Secretary, Envi- 
ronment and Forests, told us (October 1991) that it was a controversial and 
difficult decision requiring exemptions under the Forest (Conservation) Act, 1980. 
The Bank’s 1985 legal agreement required India to “take or cause to be 
taken, all such action as shall be necessary, including, if required, the provi- 
sion of forest land within the meaning of the Borrower’s Forest (Conservation) 
Act, 1980, for enabling Gujarat, Madhya Pradesh and Maharashtra each to 
implement, within their respective state boundaries, the Project.”’ India’s 
1987 approval of the project was “strictly subject” to the condition that “no 
forest land will be utilized for rehabilitation of oustees.”® At least some of the 


7 Development Credit Agreement (Narmada River Development (Gujarat) Sardar Sarovar Dam 
and Power Project) between India and the World Bank, May 10, 1985, §3.02. 


8 Government of India, Ministry of Environment and Forests, Memorandum No. 8-372/83-FC, 
September 8, 1987, p r- 
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most basic tensions related to the Taloda issue therefore seem to have been 
built into agreements from the beginning. 

We visited the Taloda Forest on several occasions. Some areas were being 
cleared for families that will be displaced by submergence in 1993. The land is 
considered to be of high quality, but the existing forest on the proposed Taloda 
resettlement area appears to be degraded with a low diversity of vegetation. 
Parts of the area look well wooded, but most of the trees are a fast-growing spe- 
cies with little value except for fuel wood. Even for that purpose, the trees are 
less desirable than most alternative species. No significant timber trees re- 
main. Other trees include a lot of Madhuca indica, which is used extensively by 
tribal people. 

Although labelled as “degraded,” sparse forests are, nonetheless, used in a 
systematic and productive way by local peoples. Degraded does not mean un- 

used. The surrounding villagers told us of their extensive use of the forest be- 
fore it was recently “conyerted” for Sardar Sarovar oustees. A sense of the his- 
torical richness of the area is found in working plans prepared by the British in 
1931. It is described as “the best timber producing tract in the British Sat- 
puras.”’ The working plans record teak trees in the compartments now being 
used for resettlement with diameters in excess of 40 inches and heights greater 
than 75 feet. Such trees are unheard of in the area today. 

The decision has been taken by the Governments of Maharashtra and In- 
dia to use the Taloda Forest for non-forest purposes. If this decision helps to 
resettle the Sardar Sarovar oustees fairly, the ecological price may be worth 
paying. However, the high quality of the forest that originally existed in the 
area means that the lost opportunity in terms of potential forest development 
has been high. Given the experience with compensatory afforestation else- 
where, it seems unlikely that it will take place on any land in Maharashtra as 
potentially productive as the Taloda Forest lands. Our concern, therefore, is 
similar to what we have found in Gujarat—the loss of lands capable of sustain- 
ing high quality forests in favor of less productive areas. 


CATCHMENT AREA TREATMENT 


Catchment area treatment involves interstate cooperation on programs rang- 
ing from afforestation, contour bunding, and gully checks, to terracing, fenc- 
ing, and pasture development. It covers forest and non-forest land, including 
private, government, and punchayat lands. Like afforestation programs, existing 
conditions in the watershed suggest that the treatment program would be 


9 W. E. Pereira, Working Plan for the Taloda Reserve, Bombay: Government Central Press, 1931. 
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valuable with or without the Sardar Sarovar Projects. The environmental 
question is what to treat and how. The administrative question is who should 
bear the cost. The problem is one of definition, identification, and agreement 
on priorities for the watershed. 

The importance of Sardar Sarovar catchment area treatment was recog- 
nized in India when the first environmental clearance was being sought from 
the Ministry of Environment and Forests. In 1984, the Government of India 
set up an independent committee, headed by Dr. M. L. Dewan, to study mea- 
sures to minimize soil erosion and sediment transport in the Narmada catch- 
ment area (i.e., the area of both the Sardar Sarovar and the Narmada Sagar 
Projects). The Dewan Committee’s 1985 report recommended that the work 
be done within five years in Gujarat and Maharashtra, and within ten years in 
Madhya Pradesh. The report emphasized the need to demarcate priority wa- 
tersheds, to update soil surveys and land use data, to resolve interagency/in- 
terstate information discrepancies, to involve non-government organizations, 
to initiate an integrated soil conservation and watershed management pro- 
gram, to support pilot projects, and to involve tribal peoples and others. The 
cost for the Projects over ten years was estimated to be Rs. 5,200 million (ap- 
proximately $200 million).'° 

The Bank’s 1985 Staff Appraisal Report and loan agreements with India do 
not mention catchment area treatment explicitly, although it is reasonable to 
infer from the wording in the agreements (and certainly from the Bank’s files) 
that this treatment was expected to be included in the environmental work- 
plan that was to have been submitted in 1985. 

India’s environmental clearance explicitly required a catchment area treat- 
ment scheme to be submitted by 1989, with implementation “pari passu” and 
completion “ahead of reservoir-filling.”'' India’s forestry clearance required 
the plan by November 1987. The Planning Commission clearance for the Pro- 
jects reinforced these conditions. According to the 1987 briefing note to the 
Prime Minister, three things were required: 

e demarcation of critically degraded areas on the basis of aerial photographs, 
satellite inventory, and ground checks; 

e creation of a chain of nurseries of suitable species for biological treatment of 
the catchment area; and 


10 Government of India, Ministry of Agriculture and Rural Development, Department of 
Agriculture and Cooperation, Soil and Water Conservation Division, Report of Inter- Departmental 
Commitiee on Soil Conservation and Afforestation, Sardar Sarovar and Narmada Sagar Projects, Narmada 
Catchment, August 1985, pp 36-45. 

'' Government of India, Ministry of Environment and Forests, Office Memorandum No. 3-87/80- 
IA, June 24, 1987, p 2. 
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e preparation of a phased action program for biological and engineering treat- 
ment of the degraded catchment area. 

The Bank continues to be concerned about the catchment area treatment 
(something that it hopes to address in the proposed Basin Development Proj- 
ect). In a March 14, 1990, Office Memorandum, two senior officials say: 


If the rules of the central Department of Environment and For- 

ests (DOEF) were followed strictly, reservoir filling could not 

commence until 100% catchment treatment were completed. 

This is not only unrealistic, but probably completely un- 

economic. At the unit costs being considered, the treatment 

could cost about us $1 billion. We need to look carefully at the 

economics of the catchment treatment program. At present, it is 

evolving as a rather top-down government program. We should 

focus on something much more participatory, and use experi- 

ence of our watersheds projects in arriving at something more 

realistic. 

@ 
In April 1991, the All India Soil and Land Use Survey submitted a report 
on prioritization of watersheds. Over go per cent of the Sardar Sarovar catch- 
ment area is in Madhya Pradesh, with about 7 per cent in Maharashtra, and 
the remaining portion in the state of Gujarat. Of the total, about 28 per cent is 
classified for catchment area treatment as “Very High & High” priority. If 
only the directly draining portions are considered, the “Very High & High” 
priority areas would be about 6 per cent of the total. 
The extent of the area to be treated, and when it is to be completed, are still 

unresolved. Minutes of the January 1991 meeting of the Narmada Control Au- 
thority state: 


The Planning Commission’s guidelines cover only corrective ac- 
tion related to direct damage due to the project and the MowR 
[Ministry of Water Resources] in its guidelines has relaxed it to 
treatment of very high and high category of eroding areas.in the 
sub-catchments directly draining into the reservoirs. If the en- 
tire catchment is to be treated at project cost, the project will be- 
come unviable and this part has to be executed under the Na- 
tional Watershed Development Programme of the Ministry of 


Agriculture. 


12 Narmada Control Authority, Environment Sub-Group, Agenda for the Fourteenth Meeting, 
Annex XIV(1), February 1992, pp 1-2. 
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In a November 1991 letter to the Secretary of Water Resources, the Secre- 


tary, Environment and Forests states: 


The catchment area treatment pari-passu with construction 
works has to be taken up as per the conditional approval 
granted by this Ministry in 1987. The stand being advocated 
now by the Representative of nca is that catchment area treat- 
ment be limited only to the directly draining areas of the reser- 
voir periphery. This is obviously not acceptable to this Ministry 
as it negates the basic objective of catchment area treatment and 
also the very basis of environmental approval granted in 1987. 
Since the formulation of a comprehensive catchment area treat- 
ment plan covering all critically degraded areas in the free 
draining catchment was not ready with the participating states, 
we had agreed that treatment work may commence as Phase 1— 
covering only the directly draining areas. This, however, need 
not be interpreted as a departure from our earlier stand for 
treatment of all the critically degraded areas in the free draining 
catchment which is so essential for optimization of both land 
and water resources. 

I understand that a working group has been constituted by 
your Ministry under the Chairman, Water Commission to ex- 
amine the related issues but it could not come to any unanimous 


conclusion. !3 


In discussions with the Secretary, Environment and Forests in February 
1992, it was explained to us that these issues remain unresolved. Only the ac- 
tion plans for directly draining areas have been drawn up by the three states. 
Maharashtra has still to submit maps and drawings, and has yet to commence 
the work. Madhya Pradesh and Gujarat have started, work is on schedule (ac- 
cording to their plans), and will be completed by 1996/97 and 1994/95, respec- 
tively. 

There are several problems with the catchment area treatment program. 
Obviously the problems of how much to treat, and when, and who will pay, all 
need to be resolved.'* But there is an equally important problem that must be 


13 Government of India, Office Memorandum D.O. No. 3-87/80-IA.I, November 25, 1991, p 1. 

'* The guidelines for catchment area treatment have also been the subject of controversy. The 
agenda for the August 1991 meeting of the Narmada Control Authority Environment Sub-Group 
notes that the guidelines proposed by the Ministry of Water Resources contain assumptions that 


“are contrary to the natural principles and processes of hydrology, sediment production and its 
dispersal, etc.” (Annex XII-7, p 52). 
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addressed—the lack of involvement of local people in the program. Much of 
the area is degraded. Unless something is done to remove the causes of that 
degradation, the catchment area treatment program, however acceptable it 
may be in theory, will almost certainly fail in practice. A program of planting 
more trees and related works will not help. Because of the pressure on all bio- 
mass resources produced by the needs of local people, soon after protection is 
removed (after three years in Gujarat, after five years in Madhya Pradesh) the 
treated areas will probably revert to their former state (this at the admission of 
forest officials involved). Moreover, many people displaced by the submer- 
gence will remain around the periphery of the reservoir, placing greater pres- 
sure on the area. In many parts of the catchment area, people are already cul- 
tivating relatively steep slopes. These areas are definitely going to pose’ a 
greater soil erosion problem than the degraded forests that are being treated, 
some of which have reasonably good ground cover, and which develop a much 
better one in the rainy season when it is especially needed. 

In a 1988 article, Arun Ghosh, a member of India’s Planning Commission 
(until 1990), wrote: 


Soil management, water management, the management and 
proper ordering of “catchment areas” of rains—re-defined as 
watershed development—are essentially integrated operations 
wherein the cooperation of the local populace is an essential in- 
gredient for the success of government programmes. Herein lies 
the essential weakness of the approach of the authorities con- 
cerned with the management of water resources.!° 


MAKING THE PROGRAMS WORK 


A serious program to stabilize the catchment area and compensate for the loss 
of forests to submergence and resettlement must include provisions that in- 
volve the local people and give them a stake in protecting the lands, waters, 
and forests of the region. This will mean opening a dialogue with villagers, and 
establishing the means that will enable them to derive benefits from the culti- 
vation and protection of the forest and other lands. 

The importance of this is well known to officials in India as well as at the 
World Bank. When we met with the Secretary, Environment and Forests in 
October 1991 he emphasized the need to have popular support and participa- 
tion in each stage of catchment area treatment. When we spoke with the Chief 


15 Arun Ghosh, “Management of Water Resources,” Economic and Political Weekly, October 1, 1988, 
p 2034. 
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Secretary of the Government of Madhya Pradesh in February 1992, she said 
“none of the Catchment area treatment or afforestation programs will work 
unless the people participate.” 

Our main concern with issues relating to forests and terrestrial ecosystem 
management in the upstream area, whether compensatory afforestation or 
catchment area treatment, is related to failures of current forest management 
practices. This is evident from the enormous amount of forest degradation in 
the three states involved (although somewhat less in Gujarat). 

We have found that there is widespread recognition of the need for a new 
approach based on a new kind of performance commitment. Many people 
spoke to us about the need to begin by removing the traditional lack of rapport 
between forestry officials and local populations. This is not.a recent problem 
and it is not confined to the Narmada. But the anxieties and hostilities created 
by the Sardar Sarovar Projects make the situation especially difficult. 

Under the heading “What is Expected of Systems for a Sustainable Use of 
Forest Land,” the Bank’s 1991 forest sector policy paper states: 


Given the experience, especially, of government-sponsored ef- 
forts to utilise forest-lands, it is prudent to be highly skeptical 
about proposals to develop forests. In view of the diminishing 
areas of forest lands, especially tropical moist forests, highly de- 
manding environmental and policy analyses should precede any 
significant new development or utilisation efforts. These analy- 
ses should include assessment of soils, hydrology, the institu- 
tional and incentive framework, and the value of conservation 


for all concerned, particularly indigenous forest dwellers.'® 


New directions for forestry management in India were described to us dur- 
ing the course of our review. In the villages people spoke of the need for new 
ways of doing things. Non-government organizations, academics, and state 
and federal officials often raised the same issues. We noted with interest the 
December 1991 order from the Madhya Pradesh Forest Department which 
would set up village-based forest committees and would result in a local shar- 
ing of income arising from reforestation efforts. We found a good description of 
schemes for involving local populations provided by Aggarwal and Narain in a 
publication from the Centre for Science and Environment, New Delhi.'’ And 


'© A World Bank Policy Paper: The Forest Sector, 1991, p 43. 

7 A. Aggarwal and S. Narain, Towards Green Villages, New Delhi: Centre for Science and 
Environment, 1989. See also M. Poffenberger, Joint Management for Forest Lands: Experiences from 
South Asia, New Delhi: Ford Foundation, 1990; M. Poffenberger, K. Bhatia, and B. McGean, 
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we met with and reviewed the documents of Dr. S. B. Roy, Chairman of the 
Indian Institute of Biosocial Research and Development, which is a leading 
agency in the development of cooperative forest management, primarily in 
West Bengal. 

The Narmada Control Authority says that all three states involved in the 
Sardar Sarovar Projects are proposing some form of joint forest management 
with local people. However, everything is hypothetical at present. Aggarwal 
and Narain stress the need for local solutions tailored to the needs of local 
people and the peculiarities of local societies. It is clear from the studies car- 
ried out so far that such schemes cannot be generated in a few years. Sources of 
funding will have to be identified. But perhaps more importantly, time is re- 
quired for careful groundwork to develop appropriate institutions, including 
village committees, women’s cooperatives, etc.'® ; 

It will require a lot of work, goodwill, and time to develop the infrastructure 
and the trust necessary to implement these forest programs in the Sardar 
Sarovar area. There is little evidence that anyone has begun a dialogue with 
the affected peoples. The pace of development of the dam will not allow the 
necessary time, even if money is made available. We therefore conclude that 
very little of the catchment area treatment and compensatory afforestation in 
the three states will be effective unless more time is allowed for their imple- 
mentation. As discussed in Chapter 16, it is unlikely that the Bank’s proposed 
Basin Development Project will effectively address these issues, 


SEDIMENTATION 


‘Sedimentation is not just an upstream issue, although the problems that it 
presents largely originate there. It is important for three reasons when consid- 
ering environmental impact and resettlement and rehabilitation measures. 
First, the useful life of the dam is related to the rate of erosion upstream which, 
in turn, is addressed by the environmental programs of afforestation and 
catchment area treatment. Second, the coarse materials carried by the river 


Forest Management Partnerships: Regenerating India’s Forests, New Delhi: Ford Foundation, 1990; K. C. 
Malhotra and M. Poffenberger, Forest Regeneration Through Community Protection: The West Bengal 
Experience, Calcutta: West Bengal Forest Department, IBRD, Ramakrishna Mission, and Ford 
Foundation, 1989. i l 

18 The Bank’s 1991 Forest Sector policy paper addresses the issue of forest-dwelling populations 
(tribals), stating: “Involuntary resettlement of forest dwellers is also rarely practical: suitable land 
is difficult to find, and usually other settlers quickly move into the cleared areas. According to the 
Bank’s policy and operational guidelines, projects should thoroughly explore all alternatives to 
involuntary resettlement. Alternative approaches should incorporate foros ae ad as 
direct participants and beneficiaries in the design, implementation, and operation of forest 


projects” (p 48). 
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will be deposited in the upstream reaches of the reservoir, creating a backwa- 
ter effect that will submerge more lands than would be anticipated by a simple 
extension of reservoir levels and floods. And third, the loss of sediment load 
within the dam will cause changes downstream. We deal with the first two 
matters in this chapter; the third is dealt with in Chapter 13. 

The Sardar Sarovar dam will act aš a large sediment trap in the river, caus- 
ing a buildup in silt behind the dam and a change in the river downstream. 
Ramchandra Singh Deo, the former Irrigation Minister of the Government of 
Madhya Pradesh, made a submission to our review that contained a descrip- 
tion of the upstream issue as follows: 


A stream or river carries with it silt, sediment and coarse parti- 
cles in suspension. When its flow is obstructed by the construc- 
tion of a dam there is a transition in the river from flow to still 
water conditions. When the river is flowing freely it transports 
- the sediment, but with the dam intervening very little silt load 
goes down. As it approaches nearer and nearer the still water 
conditions in the pool, the velocity of the flow gets reduced and 
the silt gets deposited on route. The coarse particles brought 
down by the river begin to settle as soon as the river flow begins i 
to be retarded by the back-water effect of the dam. When the 
dam [reservoir] is not filled the area of deposit will be fairly 
close to the dam. But as the reservoir starts getting filled the 
area of deposit moves upwards and becomes closer and closer to 
the shoreline of the full reservoir. The finer particles can be car- 
ried in suspension in slower flows also. Hence after the deposit 
of coarse particles near the fore-shore the finer particles get de- 
posited closer and closer to the dam. This can well be compared 
with the process of delta formation when a river joins the sea. 
The same delta formation takes places when a stream is termi- 
nated in a man-made lake....It is clear that the silt deposit 
takes place all over the bed and is not confined to the dead stor- 
age zone alone. The pattern of deposit is conditioned by the size 
of the sediment particles, their concentration and the dominant 
water elevation of the reservoir. Eventually every reservoir dies 
from loss of capacity but depending on the competence of its wa- 
tershed to arrest silt, we must try to get the maximum service 
life out of it. Unfortunately, however, the rate of silting in most 


of our reservoirs is much higher than that estimated in the proj- 
19 
ect. 


1? Ramchandra Singh Deo, “Civilisation in a Hurry,” undated, pp 3-4. 
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The engineering design requires calculations of the volume and pattern of sed- 
iment deposit behind the dam. Many factors, including river hydrology and 
past silt load data, storage capacity, length and shape of reservoir, and future 
land use in the basin are used to predict the life of the dam and its environmen- 
tal and socioeconomic effetts. 

The rate of siltation is intricately related to climate, rainfall, geology, to- 
pography, and plant cover: In the Narmada valley, where siltation is already a 
problem, afforestation and catchment area treatment programs are required to 
minimize erosion. But these are long-term solutions. The beneficial effects in 
the river and at the dam would not likely be felt for a decade or more after pro- 
grams are implemented. 

The implications of siltation are well known. In 1982-83, India’s Public Ac- 
counts Committee cited Ramchandra Singh Deo as follows: 


In India on a rough estimate we are losing a staggering 2 MAF 
live storage capacity annually in our major and medium dams, 
corresponding to a loss of 7 lakh [700,000] acres of irrigation po- 
tential every year. It costs them about a minimum of Rs. 6,000 
to create a potential for irrigating one acre of land. Accordingly, 
we are losing over Rs. 400 crores [4,000 million] in the form of 
Capital assets annually.”° 


In 1990, the World Bank published a technical paper on watershed devel- 
opment in Asia.”! It describes the siltation for eight dams in India showing that 
the rate of siltation assumed in design is consistently, and often alarmingly, be- 
low the rate actually observed after construction. One of the reservoirs cited is 
the Ukai—a World Bank funded project on the Tapi River in Gujarat just 80 
kilometers south of the Sardar Sarovar Projects. The observed rate of siltation 
was shown to be almost 200 per cent greater than assumed in design, thus re- 
ducing the expected life of the reservoir by two-thirds. This is not atypical. 
The Kadana reservoir on the Mahi River, just north of the Narmada, is also 
silting up twice as quickly as predicted before construction. There are a great 
many other examples.”” The authors of the World Bank technical paper con- 


clude: 


20 Report of the Public Accounts Committee 1982/83, New Delhi: Lok Sabha Secretariat, p 102. 
21 J. B. Doolette and W. B. Magrath, eds., Watershed Development in Asia: Strategies and Technologies, 
World Bank Technical Paper Number 127, 1990. 

22 In January 1991, the Central Water Commission in New Delhi produced a report entitled 
“Compendium of Silting of Reservoirs in India.” It contains information that also ages 
siltation rates are generally higher than assumed in design, although the mecen often differs 
(often higher, sometimes lower) from that documented elsewhere (e.g., the Bank’s 1990 Technical 
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It is clear that sedimentation imposes a high cost in terms of 
shortened investment life, high maintenance requirements and 
reduced services. .. comparisons of the design in currently esti- 
mated lives of reservoirs in India show that erosion and sedi- 
mentation are not only severe and costly, but accelerating. It is 
now obvious that the original project estimates of expected sedi- 
mentation rates were faulty, based on too few reliable data over 


‘too short a period. (pp 7-8) 


The Bank summarized the environmental impact arising from siltation in 
its December 1991 India Irrigation Sector Review saying: “the strategic need for 
long term sustainability of irrigation investments dictates that greater atten- 
tion is paid towards realistic appraisal assessment of siltation rates” (Vol. 11, p 
74). 

The effect of siltation and the remedial measures proposed. in the Sardar 
Sarovar Projects are a subject of controversy. Numerous submissions dealt 
with the causes. We sought additional information from experts in India and 
elsewhere. We reviewed the literature and went back to the officials at the 
Nigam, the Central Water Commission, and the Ministry of Water Resources 
to review their assessments. Important questions seemed unanswered, so we 
obtained the raw data on sediment in the river from 1962 to 1987, and we ex- 
amined its meaning for environmental impacts and resettlement and rehabili- 
tation. 

In 1991, Dr. P. R. Rao, Chief Engineer (Hydrology) for India’s Central 
Water Commission, wrote a paper, with his deputy director, C. M. Pandit, 
which highlights four things important for our review:7° 
e sediment erosion rates vary widely from year to year; 

e large quantities are carried with major floods, which complicates evaluation 
of mean annual deposition rates; 
e deposits spread throughout the reservoir, reducing incremental capacity at 
all elevations; and . 
`e deposits in the upper reaches of the reservoir may result in a significant in- 
crease in the water surface elevations upstream, particularly during periods 
of high water inflow. 
The Sardar Sarovar dam has a “dead storage””* capacity of 2.95 MAF avail- 


Paper Number 127). It concludes that part of the controversy stems from the higher 
sedimentation rates during the first 15 to 20 years of operation. 

** “Effect of Sedimentation Rate on Reservoir Planning Decisions,” Fourth National Symposium on 
Hydrology of Minor Water Resources Scheme (Madras, 25-27 October, 1991), pp 215-17. 

** Dead storage is the part of the reservoir below the lowest level of the spillway or penstock (or 
whatever is designed to take water out). The useable volume of water is in “live storage” which 
is above the dead storage. 
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able for the accumulation of silt before it encroaches on the live storage of the 
reservoir. The Central Water Commission in a submission to our review in 
February 1992 concluded that the planning for the Sardar Sarovar reservoir 
meets the prescribed stipulations of the code; i.e., the reservoir life will be 


greater than 100 years.” In 1991 the Chairman of the Sardar Sarovar Narmada 
Nigam Limited, Dr. C. C. Patel, stated: 


The rate of siltation in Sardar Sarovar will depend upon the 
construction of 29 reservoirs in the Narmada basin as planned 
by Madhya Pradesh, especially Narmada Sagar. All the assess- 
ments of useful life show that if these upstream reservoirs are 
built in a reasonable time, the life span of Sardar Sarovar dam 
will be not less than 233 years. In the worst case of NsP being in- 
ordinately delayed for 25 years after the Sardar Sarovar dam is 
completed, the lifespan of ssp may be reduced to 180 years.”° 


Using data available to us, we were not able to replicate the siltation results 
claimed by the Projects’ proponents.?’ The sediment concentrations used in 
these calculations are based on grab samples of the suspended sediment. 
These concentrations were then scaled up to the whole river by using the esti- 
mated discharge. Thus, the errors in sediment loads include errors in dis- 
charge which are greatest during the monsoon when the sediment assumes the 
greatest importance. The grab samples themselves are selective, and may or 
may not be representative of the entire stream. When taken together, these fac- 
tors lead us to believe that it is not unreasonable to anticipate that the calcula- 
tions of annual sediment loads may be underestimated by a factor of two. The 
documented difference between calculated and observed siltation rates for 
other dams in India tends to support this view. Because there is no compre- 
hensive environmental assessment, we are not in a position to judge the signifi- 
cance, if any, of this underestimation. 

But there is a second and much more immediate problem from the environ- 
mental and resettlement perspective. The backwater effect of siltation will 
have startling effects upstream of the reservoir. This will occur whether or not 
catchment area treatment programs are successfully implemented. 


25 Central Water Commission, Hydrology Studies Organisation, “Sedimentation Studies for 
Sardar Sarovar Reservoir,” submission to the Independent Review, February 1992, p 2. 

26 C, C. Patel, Sardar Sarovar Project—India: What It Is & What It Is Not, Gujarat: Sardar Sarovar 
Narmada Nigam Limited, September 1991, p 61. | a 

27 The basic document on sedimentation, and apparently the one relied on by Dr. Patel in the 
statement quoted, is: Narmada Project Dam Designs Circle, Vadodara, Sardar Sarovar (Narmada) 
Project (FRL 455 fi) Sedimentation Studies and Life of Reservoir, Government of Gujarat Irrigation 


Department, June 1982. 
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The effect of sedimentation on backwater has been overlooked. The 1984 
backwater studies provided to us estimated the surface water profile along the 
river above the reservoir.*® This effect was calculated to extend over 150 kilo- 
meters upstream during severe flood conditions. But the study made no allow- 
ance for the effect of the sediment-induced reservoir delta on upstream levels. 
When we asked about this effect, the Chairman of the Nigam told us that these 
calculations had not been made. 

As Rao and Pandit point out in their 1991 paper on sedimentation, “Depos- 
its of sediment in the upper reaches of the reservoir may result in a significant 
increase in water surface elevations upstream. This may, in turn, endanger up- 
stream installations and developments particularly during periods of high wa- 
ter inflow” (p 217). This is because at the upstream end of the reservoir the 
coarser material will drop out to form a delta. The data we have assessed indi- 
cates this will start within the 145 kilometer reach above the dam, probably 
near where the Goi and Uri Wauh rivers join the Narmada. This delta will 
build and extend downstream into the reservoir at an initial rate likely mea- 
sured in hundreds of meters per year. This rate will, of course, diminish as the 
delta progresses toward the deeper and wider areas within the reservoir. The 
backwater from the delta will extend upstream above the elevation of the res- 
ervoir and will be cumulative, significantly increasing the inundated area year 
after year above the levels that might otherwise be anticipated. At higher 
flows, the backwater will be higher, and it will extend even farther upstream. 
The impacts are almost certain to be significant. Lands situated above the 
present submergence area will be inundated. Forest areas will be affected. 
People’s use of the lands will be affected. The degree of the impact and the 
suitability of the presently proposed mitigative measures are unknown. 
Clearly, the physical processes of sedimentation in the reservoir need to be ex- 
amined more closely to establish the rate of growth of the delta where the river 
enters the reservoir, and the impact of the backwater conditions that will re- 
sult. 


CONCLUDING OBSERVATIONS 


The initial environmental evaluations done in the early 1980s, including the 
1983 overview ecological studies by the M. S. University of Baroda, presented 
enough information for the development of proper assessment studies in the 
upstream area. The follow-up work has been disappointing. The Bank’s 1985 
credit and loan agreements and India’s 1987 environmental and forestry clear- 
ances formalized requirements for comprehensive assessments. Dates for 


?8 Central Water Commission, Backwater Levels in the River Narmada at Sardar Sarovar Reservoir, New 
Delhi: Government of India, August 1984. 
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workplans and for results from surveys and studies were established. These 
were not met. This goes to the heart of the pari passu issue. | 

There is a fundamental difference in the meaning and practical value of pari 
passu between environmental assessment (i.e., what is to be affected, how, 
what can be done in project design, etc.) and environmental mitigative mea- 
sures, some of which could be expected to proceed concurrently with construc- 
tion.?? The paradox we found is that in many areas, mitigation is actually 
ahead of the assessment. Surveys and studies which are prerequisites for as- 
sessment remain incomplete. At the very least, this frustrates even the most 
genuine effort to anticipate and reduce environmental damage. 

Unlike the Bank’s 1985 requirements which were specific to the Sardar 
Sarovar Projects, in India early considerations about the flora and fauna in the 
upstream area were based on general concerns of the Sardar Sarovar and the 
Narmada Sagar Projects taken together. The 1987 briefing note to the Prime 
Minister by the Ministry of Environment and Forests deals with the flora and 
fauna for both projects and states the need for “a Master Plan showing not just 
the present status but also‘the likely scenarios after the project is imple- 
mented.”°° The subsequent environmental clearance by the Government of In- 
dia, covering both projects, specified that a survey of flora and fauna be con- 
ducted by 1989. This was not done. The two projects are now being considered 
separately by both the Bank and India even though from the Tribunal’s 1979 
award onward they have been planned and designed to function together. In 
their position as the downstream project, the Sardar Sarovar Projects are espe- 
cially dependent on the Narmada Sagar Projects to function properly. It is not 
clear how the ecological interconnections in the Narmada valley are going to 
be assessed or who will do it. 

All the documents available to us suggest that the upstream impacts of the 
Sardar Sarovar Projects together with the overlapping downstream impacts of 
the Narmada Sagar Projects will lead to cumulative effects much greater than 
would be implied by the simple addition of the two taken separately. Our 
Terms of Reference limit our review to the Sardar Sarovar Projects but we 
must emphasize the necessity of addressing the cumulative effects of directly 
related projects. Defining impacts and formulating ameliorative measures 
within the limits of the Sardar Sarovar Projects alone is ecologically unsound 
and can quickly become self-defeating. 


- 


29 Mitigative measures also should apply to project design and operation, an aspect that has been 


largely foreclosed by the pari passu approach. l 
30 «Note to the Prime Minister from Department of Environment and Forests, 


Damming the Narmada, by Claude Alvares and Ramesh Billorey, Appendix 3, Penang, Malaysia: 
Third World Network, 1988, p 113. 


3) 


reproduced in 


v 


Women bathing, washing clothes, and fetching water at the edge of the 
Narmada near the Rajpipla bridge, 15, kilometers below the dam. 


Chapter 13 
DOWNSTREAM 
ENVIRONMENT 
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From the Sardar Sarovar dam to the ocean, the Narmada River runs for 180 
kilometers through a rich lowland region which represents about 10 per cent of 
its catchment area. In the course of our environmental review we sought infor- 
mation that described the ecology of this lower reach of the river, the estuary, 
and near shere region in the Gulf of Cambay. We hoped to find a description 
of the aquatic ecosystem, including parameters indicating the quality and 
quantity of water and its seasonal changes, biological species, processes, and 
resource linkages. We looked forward to finding a systematic treatment of flow 
regimes and geomorphology. We expected to find systematic documentation of 
resource use, from drinking water to fisheries. We thought there would be doc- 
uments establishing the kinds of physical, biological, and socioeconomic 
changes to be expected as the Sardar Sarovar Projects are brought on stream 
and more and more of the natural flow is stored, used, or diverted out of the 
river. We looked for a set of ameliorative measures that would be implemented 
to mitigate impacts. We thought these measurcs would be scheduled to begin 
with the phased development of the Sardar Sarovar Projects. We hoped they 
would also be related to the cumulative effects of other developments on the 
Narmada further upstream, in particular the Narmada Sagar Project, and to 
the expansion of industrial activity in the downstream river basin in Gujarat 
itself. In all our expectations we have been disappointed. 


LACK OF INFORMATION 


We found that there had been no environmental impact assessment made of 
downstream impacts of the Projects, and we found that no comprehensive 
workplans had been prepared. Although there are a few studies or parts of 
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studies in progress that deal with some of the specific issues, we found very 
little organized information apart from the preliminary environmental infor- 
mation produced by the M. S. University of Baroda in 1983 after its six-month 
benchmark study.* 

Officials at the Narmada Control Authority and at the Nigam assured us 
that the downstream impact of the Sardar Sarovar Projects would not be seri- 
ous. Ameliorative measures were described, but these were limited to a general 
commitment to rehabilitate families engaged in the fishery downstream, if they 
are adversely affected. The number of such families, the extent of the change in 
the fishery, etc., are not yet known. We were told that some studies on the fish- 
ery were under way, and we were referred to the office of the Central Inland 
Fisheries Research Institute that had been established in Baroda in 1988. 

The lack of an appropriate assessment of impacts for the region down- 
stream of the dam left our review in a difficult position. Our Terms of Refer- 
ence require us to assess the implementation of measures to ameliorate envi- 
ronmental impacts and to make recommendations for improvement. We 
therefore sought to establish the general nature and magnitude of the down- 
stream environmental impacts. We set up a series of meetings with officials 
and researchers associated with the Sardar Sarovar Projects. We conducted a 
broad survey of the literature in India and elsewhere related to important 
downstream considerations for a dam of this kind. We engaged an indepen- 
dent expert to provide advice on critical issues. 

In January 1992, at our request, the Nigam arranged a meeting of their ex- 
perts and took us to see the lower reaches of the river. Later we visited other 
places downstream of the dam. We also gathered information on the Mahi and 
- Tapi rivers (north and south of the Narmada) to learn what the downstream 
impact of dams built on those rivers has been. We went to the Mahi River to 
see first hand some of the downstream effects. We went through the reports 
and other material made available to us by the Narmada Control Authority, 
the Nigam, and the Ministry of Water Resources to extract relevant down- 
stream information. We went back to the 1983 M. S. University of Baroda 
publication. We obtained copies of the papers used in its preparation, and 
these provided more detailed information on many downstream issues. We 
found other unpublished papers and Ph.p. dissertations in India and North 
America. We sought oceanographic information relevant to the Narmada es- 
tuary in the Gulf of Cambay with the assistance of the library of India’s Na- 
tional Institute of Oceanography in Goa and the Woods Hole Oceanographic 
Institute in Massachusetts. Although we would have preferred a complete 


' Department of Botany, M. S. University of Baroda, The Sardar Sarovar (Narmada) Project Studies on 
Ecology and Environment, Gandhinagar, India: Narmada Planning Group, July 1983. 
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database in order to make a full investigation of the issues, we believe that the 
information we obtained was sufficient for us to establish the framework 
within which we could proceed with our review of the downstream issues. 
. Most of this work should have been done long ago by others. 


BASIC REQUIREMENTS 


The absence of an assessment of downstream impacts is surprising. In India, 
the need to examine issues related to siltation and erosion, salinity and water 
quality, critical life cycles and seasonal distribution of fish, as well as the hu-. 
man use of resources, was presented in the 1980 guidelines of the Ministry of 
Irrigation, the 1986 Guidelines of the Central Board of Irrigation and Power, 
and the 1978/1986/1989 (update) Guidelines issued by the Ministry of Envi- 
ronment and Forests. At the Bank, publications and operational statements in 
the late 1970s and early 1980s contained broad requirements which became 
more specific with the 1989 Environmental Policy for Dam and Reservoir Pro- 
jects and the 1991 Environmental Assessment Sourcebook. There was certainly no 
lack of guidance from these and a multitude of other publications that dealt 
with the effects of dams on downstream riverine and estuarine ecosystems. 
The Bank’s 1985 Sardar Sarovar Projects Staff Appraisal Report and the 

Supplementary Data Volume both deal with downstream environmental is- 
sues. Both begin with similar statements on downstream effects: 

Below the dam, frequent low-intensity flood damages would be 

controlled, but potential for changes in the regime of the 

Narmada streambed would be increased and the upward migra- 

tion of existing fish species would be halted. Measures would be 

taken through development of implementation programs to en- 

sure preservation of land and enhancement of the environment.” 


Further discussion of downstream matters in the Staff Appraisal Report is lim- 
ited to statements that there would be a fish and fisheries work program with 
“detailed schedules and budgets for determining the environmental effects of 
proposed actions to mitigate adverse effects of the dam on the important estua- 
rine species (hilsa, prawn and mullet)...” (p 28). This program was to in- 
clude effects on the migration of fish, changes in quality of water from reduced 
flows, suitability for spawning, as well as breeding experiments for hilsa and 
large-headed maashir, and measures to enhance propagation of giant shrimp 
and mullet. Other studies were promised “as the need develops” (p 28). 


2 Staff Appraisal Report, 1985, p 28. 


280 SARDAR SAROVAR 


The 1985 Staff Supplementary Data Volume explains the issues further un- 
der the heading “The Estuary and Brackish Reach below the Dam”: 


Since the Sardar Sarovar dam might impede migration of fish, 
this has been addressed by the coc’s [Government of Gujarat’s] 
Fisheries Department. Three main groups are involved: hilsa, 
prawns, and mullet. The Narmada.estuary is the better of the 
two hilsa-breeding sites in India (the other is the Sundarbans in 
Bengal). Hilsa is exported and is an economically important for- 
eign exchange earner, «as well as being lucrative internally. It 
has been found to migrate up to 106 km upstream (i.e., not quite 
as high as the damsite), so that the dam is not expected to im- 
pede migration, but this is being checked. In addition to migra- 
tion, hilsa needs fresh water flushes at the appropriate season. 
The Fisheries Department and the 1p Engineers are studying 
the timing of fresh-water releases from the dam so that the envi- 
ronment conditions for this fish would be enhanced. Further, re- 
duction in the freshwater flushes to the estuary when the river is 
more fully regulated in the future would be addressed. Experi- 
ments with hilsa breeding are also being undertaken, and the 
twelve-year-old Ukai Reservoir near Surat has been stocked 
successfully with this fish, where they are thriving, if not actu- 
ally breeding. The Sardar Sarovar dam is. thought to be too high 
(129 m) for a fish ladder or similar facility. (Part 1, p 52) 


Under the heading “The Reservoir” the document adds: 


The large-headed Maashir (Tortor) fish is one of the world’s 
most important game fishes (it exceeds 10 kg in weight) and is 
found in the Narmada river. Since the Prime Minister, GOI, re- 
cently instructed all ministries to ensure the protection of this 
threatened species, Goc and comp [Government of Madhya 
Pradesh] Fisheries Department would include it in their study. 
(Pp 52-53) | 


Downstream issues were to have been addressed in the environmental work- 
plan required by the Bank in 1985 as one of the conditions in its credit/loan 
agreement with India. They have not been. India’s 1987 environmental clear- 
ance required, by 1989, the “complete details” from surveys of flora and fauna 
and carrying capacities. Although the survey work has not been completed, 
the terms of reference and interim reports for the studies that are under way 
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indicate that downstream impacts are unlikely to be addressed in a compre- 
hensive way. There is, however, a five-year fisheries study under way in the es- 
tuary, being conducted by India’s Central Inland Capture Fisheries Research 
Institute. It will provide baseline data, but it is not- scheduled for completion 
until sometime in 1993. Although still helpful, this is about a decade later than 
necessary for proper planning and design. 

The deficiency in environmental assessment and planning for the down- 
stream region is, perhaps, well understood even if the serious consequences are 
not. Two outlines of work and a report by consultants related to the proposal 
for a Bank-funded Narmada Basin Development Project include sections that 
propose studies that cover downstream effects in the Narmada River.’ This we 
find surprising, given that these should have been included in the studies re- 


lated to the dam itself if they were to most usefully address impacts and amel- 
lorative measures. 


ASSURANCES IN LIEU OF ASSESSMENTS 


At a meeting arranged by the Nigam in Gandhinagar in early January 1992, 
we were told that the downstream impacts could not be predicted. We had 
been told the same thing by Bank officials in November 1991 in Washington. 
The problem was described in terms of uncertainty related to releases from the 
Sardar Sarovar reservoir, its operation (with or without the Narmada Sagar 
Project) over the period leading to full development of the irrigation system, 
and a lack of predictive techniques for a complex river and estuary system of 
this kind. The Chairman of the Nigam told us that the studies to date on the 
- downstream effects were only conceptual and not very helpful. But he assured 
us that the flows downstream of the Sardar Sarovar would be sufficient to pre- 
vent serious impact. 

We were told that long-term problems related to increased riverbed scour, 
similar to those experienced downstream frorn the Ukai dam on the Tapi 
River, would be manageable. The possibility of a negative effect on the fishery 
was acknowledged. Officials at the Narmada Control Authority conceded that 
they did not know what this impact would be. But they assured us that amelio- 
rative measures would be implemented to mitigate the impacts. We were told 
that the loss would be offset several years after construction by developing fish- 
ery programs in the reservoir, in ponds in the command area, and in the estu- 


ary itseif. 


3 M.R.I., Memorandum from Donald L. Graybill to Thomas A. Blinkhorn, April 27, 1990. 
EcoLogic, Memorandum from Ronald D. Zweig to T. Blinkhorn, September 15, 1991. GOPA 
Consultants, India, Narmada River Basin Development Project—Fisheries Component, Final Project 


Preparation Report, May 1991. 
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At all of these meetings and others, the flood control benefits of the dam 
were emphasized. There is no doubt that flooding has a significant impact in 
the lower reaches of the Narmada River. But the degree to which this will be 
mitigated by the construction of the Sardar Sarovar Projects is not clear. The 
Sardar Sarovar dam alone has a very small storage capacity relative to the 
monsoon flood volumes, so that even if the reservoir were to be operated spe- 
cifically for flood control purposes (which is not contemplated at present and 
could in fact compromise some of the other expected benefits) it would make 
only a minimal contribution to controlling flood damage. This point was made 
as early as 1981 in reports by the Bank’s hydrology consultants. Of course, 
construction of the Narmada Sagar Projects with their storage would improve 
flood control benefits. 

In response to our concerns about the impacts of changes in flows and our 
request for evidence to support assurances that downstream impact would be 
minimal and manageable, in February 1992 the Nigam provided three papers 
for our consideration.* One deals with the effects on downstream hydrology 
due to construction of projects in the Narmada valley. The other two review 
experience with respect to availability and use of water after the construction 
of dams on the Mahi and Tapi rivers. We understand that these papers were 
prepared for us under serious time constraints and we know that they are 
meant more for general guidance than as detailed assessments. Even so, they 
raise a number of questions. They fail to acknowledge important issues related 
to downstream impact. They adopt a narrow engineering perspective, not a 
comprehensive ecological one. They make assertions that seem to be at odds 
with what we saw and heard during our site visits and with many of the points 
made in the literature we reviewed. For example, we find it difficult to accept 
the conclusion that dams on the Mahi and Tapi rivers have been “immensely 
beneficial to downstream areas without any noticeable adverse effects due to 
the storages.” Moreover, we have serious reservations about the conclusions 
reached about the Sardar Sarovar and Narmada Sagar Projects: “On the 
whole it can be emphatically said that construction of the proposed dam on the 
Narmada will hardly have any detrimental effects downstream. In fact, it will 
be a boon to them.” This same conclusion is'carried forward in a May 1992 
document produced by the Nigam entitled “An Approach Paper on the Envi- 
ronmental Impact Assessment for the River Reach Downstream of Sardar 
Sarovar Dam.” While this paper does sketch out some of the topics that need 
to be addressed, the analysis falls far short of what is necessary to understand 


* The three undated papers are: “Downstream Hydrology-Effect Due to Construction of Projects 
in the Narmada Valley”; “Hydrology with Respect to Flow Availability and Use of Mahi 
Waters”; and “Flow Availability and Use of Tapi Waters—Tapi Basin.” 
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impacts, in large part simply because the necessary data are not available. The 
paper says that a complete study program has been prepared and the assess- 
ment will be ready by the end of September 1992. It would be extraordinary if 
a proper assessment could be done in so short a time. 

The basis for our concerns about the downstream impacts needs to be ex- 
plained. To begin, we must to return to issues of streamflow. 


ASSUMING FLOW REGIMES 


The changes in the daily, seasonal, and annual flows caused by the Sardar 
Sarovar dam will create impacts downstream that need to be addressed. Expe- 
rience elsewhere indicates that many of these impacts will appear only after 
several years. Some may take a decade or more to manifest themselves. As 
noted in Chapter 10, the Bank’s 1984 policy states that the environmental as- 
pects of projects should be considered over a period of 25 to 50 years or more. 
We have already described the problems inherent in understanding the ex- 
isting flow regime. We have also described why the Sardar Sarovar Projects 
are not likely to perform as planned. Although we know that the downstream 
flow regime will be changed by the Projects, without a proper study, the size, 
timing, and variations in flow remain unknown. It is not within our terms of 
reference to undertake these studies. Nonetheless, they need to be done.’ 
Putting to one side the problems of timing and operational performance at 

Sardar Sarovar, it is possible to establish some idea of the character and mag- 

nitude of the downstream impacts by assuming three stages of diversion and 

use of Narmada water as envisaged by the Narmada Water Disputes ‘Tribu- 
nal. 

e Stage 1 would begin about ten years after the start of dam construction (in- 
cluding the Garudeshwar weir). During this stage monsoon floods would 
flow over the dam’s spillway and water would flow through the riverbed 
powerhouse. During the non-monsoon period (November to June), the mini- 
mum river flow would likely be greater than the existing base average low 
flow. The maximum monsoon flood peak would be reduced in most years. 


5 Our Terms of Reference require us to assess the implementation of the Projects with regard to the 
amelioration of environmental impacts. The downstream environmental impact assessment, 
which would be built mainly from flow regimes, was to have been done by others. It was not. 
Without such an assessment, the basis for and effectiveness of any ameliorative measure 1s 
speculative. Rather than leave our review on that note, we decided to assemble whatever 
information we could to establish the basis for concern, if any, in the downstream reaches of the 


The fact that we found ourselves in this position at this late stage of project 


river. e. K 
ealt with are not trivial. This is why we 


implementation is deeply disturbing. The matters to be d 
have expanded our assessment of downstream issues. 
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Flood peaking would occur only after the reservoir is full, and it may take 
place later than at present. 

e Stage 1 would begin when the command area irrigation system and canal 
powerhouse become fully operational. The riverbed powerhouse would func- 
tion only during periods of plentiful water supply (monsoons). The dry sea- 
son flow below the dam is assumed to approach existing discharge condi- 
tions. 

e Stage m will begin when additional hydraulic control would be applied by 
operation of other dams upstream, Narmada Sagar in particular. The dis- 
charge downstream of Sardar Sarovar would virtually cease during the dry 
season and reduced overtopping would occur during the monsoon season. 

During Stage m and m the discharge below the dam would be augmented 
by flows derived from ground water and tributaries. (It has been estimated 
that between six and seven per cent of the flow in the Narmada below the Sar- 
dar Sarovar site is derived from the lower watershed.) However, there are 
plans for impoundments on both major tributaries below the dam (the Orsan 
and Karjan rivers) so their contribution to the Narmada during Stage m may 
be negligible. This wiil likely compound impacts. 

The 1979 award of. the Narmada Water Disputes Tribunal did not include 
an allocation of water for the river downstream of the Sardar Sarovar Projects. 
Gujarat had pleaded before the Tribunal for the release below the dam of 
1,000 cusecs throughout the year or 0.7 million acre feet (MAF) annually to 
meet “incumbent requirements as between (a) navigation, (b) domestic use, 
(c) irrigation, or (d) arresting salinity progress.” This plea for apportionment 
of water for downstream use was not accepted by the Tribunal; we are told 
that Gujarat no longer feels such an apportionment will be necessary. The sit- 
uation is confused by what appear to be contradictory statements in the 
Bank’s 1985 Supplementary Data Volume. First it is said “there are possibili- 
ties of picking up water that has passed the Sardar Sarovar Dam... which 
would otherwise be spilled and go waste to the sea” (Part 1, p 23). But later it 
states: “The Fisheries Department and 1p [Irrigation Department, Gujarat] 
engineers are studying the timing of fresh-water releases from the dam so that 
environment conditions for this fish [hilsa] would be enhanced” (Part 1, p 52). 

The terms of the Tribunal award include a provision for review in the year 
2024 (i.€., 45 years after the award) of provisions dealing with apportionment 
of the water and the sharing of excesses and shortfalls. This might result in op- 
erational changes that would change the hydrologic regime downstream. But 
other factors, including urban growth and intensified industrial development 


° The Report of the Narmada Water Disputes Tribunal with Its Decision, Vol. I, 1979, p 91. 
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downstream, make it unlikely that there will be any net increase in water 
available below the dam. It is almost certain that there will be a decrease. 


NATURE AND MAGNITUDE OF THE PROBLEM 


r 


Our review of downstream environmental issues is complicated by the absence 
of meaningful assessments. Arriving at any. conclusions about the nature and 
magnitude of what is likely to happen is further frustrated by a lack of basic 
data for the lower reaches of the river and unanswered questions about the 
timing and amounts of releases of water upstream. Important parameters re- 
lated to the river’s natural hydrology, the operation of the dam, the riverbed 
powerhouse and canal, and the existence of the Narmada Sagar Project re- 
main vague. Scenarios have not been developed to better understand the im- 
plications of project uncertainties and how impacts might be minimized or re- 
solved under different operating conditions.” Nevertheless, the nature and 
magnitude of some of the impacts that need to be studied and ameliorated can 
be summarized under four headings: geomorphology, salinity, water quality 
and biota, and fisheries. 


Geomorphology 


The impact below the dam along the course of the river and in the Gulf of 
Cambay is uncertain not because the impacts cannot be determined but rather 
because no comprehensive studies have been undertaken. Basic data are miss- 
ing or have only recently begun to be collected. Most of the related analyses 
have yet to be done. For example, we have been unable to find any study on 
the hydrology of the lower river and estuary. Nor have there been studies on 
the interactions among biological and chemical components which influence 
the patterns and trends associated with erosional and depositional conditions. 

We know from existing information that the lower reaches of the present 
river channel have shifted northwards about six kilometers during recent geo- 
logical time. Survey records over the past century show that Aliabet Island in 
the river estuary is expanding on its south side. Studies in the Gulf of Cambay 
indicate a significant concentration of suspended sediment. Estuarine floccula- 


7 Predictions based on various scenarios of rainfall/runoff and operating conditions can be made. 
We recognize that there are uncertainties. However, if cost/benefit models can be developed and 


various models for engineering and command area design can be used to help justify and shape a 


multi-billion dollar project, scenarios can also be utilized to help predict downstream impacts and 


develop mitigative measures. Some impacts are not inevitable. Properly developed scenarios could 


have helped establish the design and operating parameters of the dam by Benen: and 


preventing adverse effects. None of this has been done. 
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tion and biological capture of suspended sediment appear to provide impor- 
tant mechanisms for the accretion of fine silt in the estuary. During the period 
of high discharge, the river also carries significant quantities of sediment into 
the Gulf. In general, the configuration of the estuary is a reflection of the inter- 
play of the regional structural geology, erosion and sediment transport, and 
deposition of muds largely derived from the mobile pool of suspended material 
in the Gulf. 

Is the impact of the Sardar Sarovar Projects likely to influence seriously the 
geomorphology of the lower river and estuary? Although it was never in our 
Terms of Reference to do the environmental impact statement, we believe that 
the likely impacts that would need to be addressed include the following. 

e During Stages 1 and 1 there will be changes in the patterns of erosion and de- 
position and these will probably be more evident in the river than in the estu- 
ary. Erosion of the existing river channel will increase and will be more se- 
vere in areas nearest to the dam structures.® Erosion will affect both the river- 
bed and its bank. Changes in alignment of the river could affect the stability 
of the meander pattern of the river. Initially, these changes will be relatively 
limited but they will increase and eventually could cause failures in struc- 
tures close to the existing river banks. 

During Stage m changes in patterns and trends will accelerate throughout 


most of the river and the estuary. With much reduced flow, the river will be- 
come a misfit and will occupy less of the existing channel. There will be dif- 
ferent effects in different reaches of the river. The increased scour caused by 
the change in sediment load in waters entering the river upstream will con- 
tinue to result in localized erosion, especially in the reach of the river closest 
to the dam and weir structures. Monsoon flushing and erosion of the lower 
river and estuary probably will not occur at all. With reduced discharge dur- 
ing both the monsoon and non-monsoon seasons, estuarine waters will be- 
come more saline. Rates of sedimentation are likely to affect the narrow part 
of the river near Bharuch and biological fixation may increase rates of sedi- 
mentation in the estuary. The main river channel would remain north of 
Aliabet Island and the south channel could close completely. Dominance of 
marine rather than river-driven flow in the estuary and changes in suspended 


? As explained in Chapter 12, the dam structures act as a sediment trap. The loss of sediment load 
means that below the structures (dam and weir) the river will erode or “scour” the watercourse as 
it seeks to reestablish the natural sediment loading, particularly under high flow conditions. This 
matter was mentioned briefly in the 1982 report on sedimentation by the Narmada Project Dam 
Designs Circle (p 28). While we agree that the erosion effect is unlikely to affect the stability of the 


dam or weir, it is quite incorrect to conclude that it will not have adverse effects in the downstream 
reaches of the river. 
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sediment in the inflow waters may also result in coastal realignment along 
the north shore. 

e Changes in the hydraulic behavior of the estuary (and associated shoreline 
changes) are likely to increase the ponding effects of effluent and contami- 
nant loadings within the lower river and estuary. This means that pollution 
levels may increase independently of upstream loading because of a less effec- 
tive water and suspended particulate exchange with the Gulf of Cambay. 


Salinity 


The freshwater-saltwater mixing in the lower part of the river is influenced by 
the daily and seasonal flow patterns of the river and by the incoming and out- 
going tides. At present, tidally induced fluctuations can be measured upstream 
as far as Nand, 75 kilometers from the mouth of the Narmada. Changing the 
natural flow regime of the river would have a number of effects. For example, 
the habitat for freshwater and low salinity brackish water fish and crustacean 
species would be changed, as would the type and location of the catch of the 
fishing communities along the lower part of the river and its estuary. Also, 
freshwater aquifers along the river and for some distance inland would become 
more saline; a situation that is paralleled by experience on the Mahi River af- 
ter dam construction. 

A comprehensive study of salinity changes is necessary. Without such a 
study, one that properly deals with the full range of seasonal and operating 
flow regimes integrated with the physical, biological, and chemical parameters 
in the river and estuary, an assessment of impacts is impossible. Ameliorative 
measures will be limited to compensation after the fact. Two examples illus- 
trate the range of issues to be dealt with as the projects upstream become oper- 
ational. 

e In Stage 1, the zone of predominantly fresh water may extend slightly down- 
stream into the estuary below Bharuch, but because the estuary widens con- 
siderably there, displacement will be relatively small. In Stage 11, the non- 
monsoon conditions will be similar to those at present. Impacts due to salin- 
ity are therefore likely to be localized in nature. 

e In Stage m, the salt wedge will move a considerable distance upstream. The 
tidal effect will be enhanced, allowing larger volumes of sea water upstream 
with obvious effects on ground water. Communities like Bharuch which de- 
pend on ground water for consumptive use may experience considerable im- 
pacts. For example, during full moon and new moon days throughout the 
nine non-monsoon months, there is unlikely to be enough fresh water in the 
river to impede sea water ingress. By matching the existing data on flows and 
salinity at Bharuch it is reasonable to conclude that the amount of water that 
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would need to be released below the dam to offset this effect would be large 
enough significantly to affect the operation (if not the design) of the reser- 
voirs upstream. And not just at Bharuch. Freshwater aquifers up to Jhanor 
and perhaps beyond would be recharged with saline water and the water 
would spread inland. It is also probable that there would be growing short- 
ages of fresh water for expanding populations and industry all along the 
lower part of the river and estuary. 


Water Quality and Biota 


A general review of the literature along with project-related studies (e.g., from 
the 1983 M. S. University of Baroda Sardar Sarovar report to the 1991 Rapid 
Environmental Impact Assessment of Gandhar Petro Chemical Complex done for the In- 
dian Petro Chemical Corporation?) provides an overview of many of the more 
important issues of water quality and biota that need to be investigated and 
synthesized in an impact assessment: net primary production, phytoplankton 
diversity, numbers of zooplankton, distribution of benthic groups, water tem- 
peratures, dissolved oxygen, pH, nitrate and phosphate variations, concentra- 
tions of total dissolved solids, domestic and industrial effluent discharges, 
freshwater and marine pollution, etc. The importance of this can be illustrated 
by an example. 

During the early years of operation, and because almost all of the particu- 
late matter in the river will be retained by the Sardar Sarovar dam, there will 
be a noticeable decrease in the quantity of nutrients available in the estuarine 
water. All levels of production will probably decrease substantially reflecting a 
loss of organic carbon, nitrogen, and phosphorus associated with this particu- 
late matter. Moreover, since, relative to fresh water, marine waters tend to be 
deficient in nitrogen, there could be a shift towards nitrogen-fixing forms of 
blue green algae, with a comparable shift in dependent community structures 
within the estuarine food web. However, as the rapid pace of urban, industrial, 
and agricultural development continues around the lower parts of the 
Narmada River, reductions in nutrient loadings from upstream sources could 
be offset by inputs from point and non-point sources below the Sardar Sarovar 
dam. Indeed, agricultural pesticides and domestic and industrial wastes will 
add substantially to the pollutant load in the river, especially over the next few 
decades. As later stages of Sardar Sarovar come into effect, the flow of freshwa- 
ter will decrease and estuarine circulation will be reduced. Retention time for 
pollutants will increase in the lower river. This will pose the additional prob- 


° National Environmental Engineering Research Institute, Rapid Environmental Impact Assessment of 
Gandhar Petrochemicals Complex, Nehru Marg, Nagpur, August 1991. 
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lem of rising contaminant levels within whatever biomass then remains. It is 
likely that the existing nutrient balance will change. During Stages 1 and m, 
extremely eutrophic conditions could easily develop, resulting in major 
changes in the aquatic ecosystem. 

The range of research questions necessary for an understanding of the im- 
plications of the Sardar Sarovar Projects for water quality and biota in the 
Narmada River has been clearly identified at least since the 1983 M. S. Uni- 
versity of Baroda report. Without proper studies, these changes cannot be 
properly assessed or effectively mitigated. 


Fisheries 


The Narmada estuary is larger than all others in Gujarat combined. The infor- 
mation available on hydrobiology and other issues related to the fisheries was 
described as “scarce” in a 1991 consultant’s report to the Bank. What is 
known was summarized in a paper prepared as part of the 1983 environmental 
benchmark study by the University of Baroda.'° The authors explain that more 
than 50 per cent of Gujarat’s total inland catch comes from freshwater and es- 
tuarine regions of the river. The hilsa is a fish of “high economic value” which 
migrates into the river during the monsoon to breed. The Narmada is de- 
scribed as the most important river for hilsa in western India, and construc- 
tion of dams is known to be related to massive declines in hilsa populations. 
Prawns also breed in the freshwater regions of the Narmada. The eggs are 
washed out into brackish waters where they hatch. They return during the ju- 
venile stage. The authors state: 


Even a small amount of reflection on the impact of Navagam 
[Sardar Sarovar] dam on the fishing regimes of the Narmada 
river leads one to the conclusion that the Narmada fishing is go- 
ing to be profoundly affected by the dam. The changes will be 
different in different parts of the river and they will also vary at 
different stages of the project. Some of these changes will be ben- 
eficial and others will be harmful. The effect of these changes 
will be felt on inland fishing of the whole state and may even ex- 
tend to the southern coast of the country... . 

The Narmada estuarine and freshwater fishing regimes are 


10 M. S. Duble, S. D. Sabnis, and J. V. Amin, “The Influence of Navagam [Sardar Sarovar} Dam 
on Fish Yields of the Narmada River in Gujarat,” 1983, pp 107-131, MS for Department of 


Botany, M. S. University of Baroda, The Sardar Sarovar (Narmada) Project Studies on Ecology and 


Environment, July 1983. 
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important to the state fisheries not only because of their yields 
but also because they supply much needed seed stock to other 
freshwater fisheries. Normally when a dam is built across a 
river; the upstream fishing improves and the downstream fish- 
ing deteriorates. The fishing regimes change from riverine to 
lake modes. In the Narmada river also this is expected to occur. 

However, in the first stage, the downstream fishing is not 
likely to suffer, in fact, it may improve considerably in the fresh- 
water regions of the river; because the river is going to be 
strongly perennial and larger quantities of water will be avail- 
able all through out the year.'' If the flood conditions during 
monsoon are not adequate, there might be some drop in Hilsa 
fishing. These losses, however, may not exceed 30%. The 
prawns will continue to flourish and if adequate steps are taken 
they may replace Hilsa as the important catch of the river. 
There have been reports of the second hilsa migration sometime 
in the month of March. This is likely to increase because there 
would be larger quantities of water available during that month. 
When the second stage of the dam becomes operative the river is 
liable to break up into ponds very early in the post monsoon sea- 
sons, because only 1,400 cusec. water will flow in the post- 
monsoon period. When this occurs, the freshwater yields are go- 
ing to be adversely effected. On the other hand, Hilsa fishing 
would also be poor in both the seasons. Hilsa needs large quan- 
tities of the freshwater before it starts upward migration. If that 
water is not available the Hilsa will either change its preference 
or go to other waters or suffer heavily. The Sardar Sarovar yield 
at this point will not be able to compensate the loss suffered by 
downstream fisheries... . 

In view of the importance of Narmada fishing as source of 
stocking materials in the inland fisheries programme of the 
state, it is desirable that consideration will be given to ways and 
means to overcome the effects of Navagam dam on fishing in the 
Narmada river. (pp 112-15) 


In 1988, India’s Central Inland Capture Fisheries Research Institute cre- 
ated the Estuarine Fisheries Research Centre in Baroda to do a five-year study 
focusing on five matters: 


lı We note that this assumes the Narmada Sagar Project is built as planned and, in any event, 
applies only if Stage I provides all year flow at a higher rate than at present. 
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e biology of the hilsa and prawn (migration, spawning, growth); 

e artificial fertilization of hilsa and development of hatching/rearing tech- 
niques; 

e qualitative and quantitative assessment of planktonic and benthic communi- 
ties; 

e fisheries statistics, population dynamics of commercially important 
fish/shrimp, and fishing efforts; and 

e assessment of water pollution. 

The unpublished data from the work to date were made available to our re- 

view. Although incomplete, the studies will yield meaningful results for impact 

assessment and the development of ameliorative measures. Unfortunately, the 

work is scheduled to end in 1993, and at present there appears to be only the 

most rudimentary interaction between this work and the work sponsored by 

state and project officials. 

We reviewed a 1991 fisheries study prepared for the Bank in support the 
proposed Narmada River Basin Development Project.'? It contains informa- 
tion on impacts connected with the downstream ecosystem in part of an annex 
entitled: “Ecological Considerations Related to the Project.” It begins by not- 
ing that: “The magnitude of possible impacts of ssp of the downstream ecosys- 
tem after the completion of other main dams of the Narmada cannot be pre- 
dicted with certainty” (Annex 7, p 1). Although this is correct, it should be 
added that the reason why reasonable predictions of impact cannot be made is 
because the necessary studies, upon which assessments can be based, have yet 
to be done. The Gora report assumes that with only the Sardar Sarovar Projects 
functioning, there will be no crucial changes in the downstream system. The re- 
port states clearly how downstream impacts from Sardar Sarovar may affect 
major species: 


The construction of the dam, however, will change to some de- 
gree the actual monthly flow pattern in this [downstream] zone 
and the seasonal load of sediments. These changes will eventu- 
ally have a negative impact on some important fish/prawn spe- 
cies who select their spawning or breeding grounds according to 
both salinity and edaphic features. Both the Hilsa and Giant 
Freshwater Prawn (Macrobrachium) possess a behaviour finely 
tuned to the salinity gradient of their habitat. Their juveniles 
are highly selective with respect to other hydrological parame- 
ters such as sedimentalogical texture, alkalinity, p-values, and 


12 GOPA Consultants, India, Narmada River Basin Development Project—Fisheries Component, Final 
Project Preparation Report, May 1991. 
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turbidity. It is not completely understood how the latter factors 
act on the physiological system of these species, but their niche 
requirement seems to be so finely tuned that they are unable to 
cope with small-scale alterations of these factors. It is likely that 
these parameters will undergo some change in the downstream 
river bed, last but not least because fine sediments would be 
trapped in the main reservoir and pu-values are likely to drop. 
Even if it is understood that in the present stage—due to the per- 
sisting magnitude of the annual spill over the sse dam—there is 
no immediate threat to the ecosystem, it seems justified to con- 
sider an artificial replenishment of the estuarine stretch with fish 
and prawn seed. 

The water flow situation will change in Stas u when Narmada 
Sagar Project is functioning and utilisation of spill water for ad- 
ditional power generation is considered. . . . Thus during most of 
the season very little water will be available in the downstream 
zone. 

Apart from the change in fluvial pattern and restricted water 
drainage . . . the salinity ingress will most likely change the eco- 
logical balance of this river stretch—replacing the present 
aquatic community with a new one, more adapted to marine 
and hypersaline regime. Undoubtedly the breeding ground of 
Hilsa and Macrobrachium will be affected. 

Whenever the monthly amount of freshwater flow in the 
downstream stretch will decrease, additional problems are likely 
to arise due to human interference. With a rapid development of 
new industrial complexes (Ankleshwar, Bharuch) and the inten- 
sification of agricultural efforts, waste waters of all kinds and 
toxic components will inflict their toll on the aquatic system and 
will obviously affect its biological cycles. (Annex 7, pp 1-2). 


In a note attached to a January 24, 1992, letter to our review from the 
Nigam dealing with downstream fisheries issues, the effect of the dam is de- 
scribed: 


Due to changes in the fluvial pattern and restricted water drain- 
age, oceanic intrusion towards the river is expected to take place 
in the absence of compromising factors. This will cause increase 
in the salinity regime and other conditions deleterious to the sys- 
tem. The biotic communities spectrum in the lower deltaic re- 
gion and the migratory routes of Hilsa and Scampi shall be af- 
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fected and this would result in very poor to negligible output 
from these prime estuarine fisheries of the State. 


Without a comprehensive approach to fisheries throughout the Narmada 
River basin and adjacent coastal areas, planning of upstream water manage- 
ment in isolation from any consideration of downstream impacts can only lead 
to confusion and even lost opportunity. Already, future options based on the 
existing hilsa and prawn fisheries are being compromised. Both species are 
good indicators of change. Both have particular life cycle sensitivities. The loss 
of freshwater flow in Stage m may virtually eliminate these species from the es- 
tuary. At best, they will be present in greatly reduced numbers. Support of cul- 
tured fisheries from these stocks on a sustainable basis is questionable. Other 
Narmada river fish species like the maashir are thought to be migratory, but it 
is not known what rehabilitation strategies would be sufficient to support their 
needs as well. If the Bank’s 1985 statement about the importance of this 
“threatened species” is correct, the situation is all the more disturbing. 


CONCLUDING OBSERVATIONS 


No assessment of downstream environmental impacts has been made. Even 
rudimentary information on linkages and interdependencies is unavailable. If 
data had been collected as contemplated or stipulated by India’s guidelines 
from 1978-80, by the Bank’s 1985 credit and loan agreements, and by India’s 
1987 conditional environmental clearance, a reasonable model could have 
been developed to assist all parties to predict impacts and develop appropriate 
ameliorative measures. Proceeding without proper information will almost 
certainly result in a long series of crises which will have to be dealt with one af- 
ter the other. This will be both inefficient and ineffective. 

Some research has been initiated to identify the life history and environ- 
mental requirements of key species in the river, but the necessary understand- 
ing of the river ecosystem and its link to marine ecosystems in the Gulf of Gam- 
bay will require a great deal more effort and time. It is unrealistic to expect 
that anything like the present downstream food web could be sustained in the 
river in the long term. Apart from these broad issues, there will be more site- 
specific impacts that will have to be addressed. The construction of the 
Garudeshwar weir below the main Sardar Sarovar dam and the use of this im- 
poundment for temporary water storage will have important effects. Changes 
in channel configuration could undermine river bank structures. Changes in 
the downstream fish habitat may have complex social and economic effects on 
numerous river communities, and relocation of these people would need to be 


addressed. 
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Any plan to develop and manage the Sardar Sarovar Projects independent 
of developments downstream will result in significant environmental and so- 
cial costs. It seems incongruous to proceed with a multi-billion-dollar river de- 
velopment scheme without thoroughly addressing the downstream conse- 
quences especially in an area of major urban, industrial, and agricultural ex- 
pansion. Assumptions and assurances, however well intentioned, are a poor 
substitute for in-depth studies and assessments. The magnitude of the pro- 
jects, and the impacts, justify a rigorous multi-disciplinary impact assessment. 
This assessment could lead to changes in design and operation of the Sardar 
Sarovar and other upstream projects so that impacts can be avoided or mini- 
mized. 

It is not appropriate to propose “band aid” solutions to the cumulative im- 
pacts of developments which will reshape lower reaches of the Narmada River. 
On its own, the Sardar Sarovar dam will have an impact on the downstream 
environment beginning in Stage 1 and escalating until Stage mi. As this occurs, 
numerous other developments in the region will also affect the river, com- 
pounding the impact. A comprehensive outline of urban, industrial, and agri- 
cultural development in the region is essential. Gujarat’s Minister of Industry 
announced in March 1992 that Asia’s largest and second largest chemical 
complexes will be built downstream at Jhagadia and Agra. This gives a sense 
of the scale of the changes. The impacts on the river of development through- 
out the region, and the effects of reduced freshwater supply should be assessed 
in an integrated way. The role of fisheries has to be considered. Priorities need 
to be set. A great deal of important work must be undertaken if one of India’s 
great natural assets is to be properly managed and developed. 


Branch canals are designed to take water across the command area. The irriga- 


tion network is planned to use 75,000 kilometers of canals and distributaries. 
ene Aa as OE 


Chapter 14 
COMMAND 
AREA 
ENVIRONMENT 


Our review of the command area proved to be as frustrating as it was difficult. 
We expected the challenge posed by the sheer size of the area—1.8 million 
hectares—and its agro-climatic variability. But arriving as we did well after 
canal construction had started and many years after impact assessments were 
supposed to have been made, we did not expect to find so many deficiencies, 
inconsistencies, and contradictions in basic information. Here are a few exam- 
ples. 

Although we found a widespread acknowledgement that problems of ir- 
rigability, waterlogging, salinity, and drainage are significant, we found no 
comprehensive assessment of these impacts. We were given assurances that 
mitigative measures based on complex, interdependent technical, social, and 
political strategies would be used to address the problems. But these strategies 
remain speculative and the full dimensions of the problems are not yet known. 

Although domestic supply is the Projects’ first priority for water alloca- 
tions, we found no urban or rural water supply plans to review. We were told 
that the commitment to alleviate drinking water shortages is firm and, in fact, 
the number of people estimated to benefit has increased by more than 25 per 
cent over the last year. There is no corresponding increase in the amount of 
water allocated for domestic purposes. And the list of villages to be served in- 
cludes more than 200 in Saurashtra and Kutchch that India’s census describes 
as uninhabited. 

Although the Bank has disbursed over 94 per cent of the credit for the first 
part of the water supply and drainage portion of the Projects, we discovered 
that the Bank’s own recent review of the irrigation sector in India identifies 
many problems found in earlier projects that appear to be replicated in the 
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Sardar Sarovar Projects. We were told that Sardar Sarovar is different from 
the earlier ones and were referred to documents supporting the new approach. 
Yet the problems that have emerged are similar to those that India’s Public 
Accounts Committee and others have been seeking to have addressed for at 
least a decade. 

Although the Bank and India both subscribe to the necessity for a holistic 
approach to environmental issues, we found that construction of Phase 1 of the 
main canal was well advanced, with the dam and reservoir at one end which is 
unlikely to be able to supply the designed flows (see Chapter 10), and three- 
quarters of the command area in Gujarat at the other end (Phase 11) for which 
basic assessments are just now being planned. We reviewed several good stud- 
ies for Phase 1 of the main canal and a few preliminary studies for Phase 11. But 
these are primarily engineering reports, not environmentally oriented assess- 


ments. 
CONTEXT 


In March 1985 the Bank described Sardar Sarovar as “one of the most ambi- 
tious water resource development projects ever attempted” and “probably the 
largest irrigation project to be implemented as one unit.”’ The precedent is not 
just related to size. The Bank stated: 


In virtually every respect, the ssp represents a break with past 
approaches to the planning, design, construction, and operation 
of irrigation projects in India. To a large extent, this is due to a 
major effort by the Bank to develop local institutions. However, 
this effort would not have succeeded without Goc’s [Govern- 
ment of Gujarat’s] strong commitment and the local availability 
of highly trained scientists and engineers. Indeed, it was just 
these factors that made the Bank decide to allocate significant 
staff and consultant resources to the ssp. It was assumed that 
this project would represent the best opportunity to achieve the 
Bank’s objective of modernizing the irrigation sector in India. (p 


24) 


Six years later, in December 1991, with the Sardar Sarovar dam and canal 
well under construction, the Bank published its /ndia Irrigation Sector Review.” It 
provides a comprehensive analysis which, if taken together with the 1985 staff 


' Staff Appraisal Report, Supplementary Data Volume, Part I, p 24. 
* India Irrigation Sector Review, Vols. 1 and 11, World Bank, December 20, 199I. 


COMMAND AREA ENVIRONMENT 299. 


mae eg oe Ai 


appraisal documents, provides a set of “bookends” within which to place our 
review of command area environmental issues. 

The Bank’s Irrigation Sector Review provides a general confirmation for our 
findings related to the command area. At the same time, it is disturbing be- 
cause it shows that the problems that we have found in the command area are 
not unique to Sardar Sarovar. The sources of many of the problems related to 
environmental issues, as well as to resettlement and rehabilitation issues, are 
recognized by the Bank to be deep seated. They permeate virtually all irriga- 
tion projects in India, and are not likely to be susceptible to immediate solu- 
tion. 

The Bank describes irrigation in India as “at a cross roads.” The choice is 
described as one between the status quo, with modest or diminishing agricul- 
tural growth rate, and a concerted reform and renewal to match reality to po- 
tential. The executive summary to the Irrigation Sector Review puts it this way: 


The findings of this review point to poor sector planning and fi- 
nancial management, on the one hand, and inadequate water 
management and maintenance, on the other, as the main causes 
of mediocre performance. Paradoxically, India’s major engi- 
neering achievements over the past half-century, resulting in 
massive expansion of surface irrigation, have contributed to the 
sector’s current problems. With the focus centered on construc- 
tion, the broader management needs of the sector were ne- 
glected, and the cumulative costs of this neglect are now appar- 
ent. Over the past decade, the situation appears to have wor- 
sened:...India cannot afford an over-expensed and under- 
performing sector. Sooner, rather than later, the burden will be 
financially unsustainable, and infrastructure will be physically 
unsustainable due to declining construction and maintenance 
standards. The situation is compounded in some areas by envi- 
ronmental degradation. Above all, agricultural growth will suf- 


fer. (p 1) 


The Bank is calling for improvements in many areas of the irrigation sector 
in India that go to the heart of matters raised in more project-specific terms by 
our review. Sector-wide actions suggested by the Bank that are particularly 
relevant include developing and applying state (i.e., Gujarat) water policies 
consistent with the 1987 National Water Policy; establishing river basin plan- 
ning commissions for holistic development; refocusing investment on incom- 
plete works and restricting new construction to a few cases for regional devel- 
opment (Sardar Sarovar is identified as one); expanding the irrigation sector 
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only on the basis of “clear-cut viability, available water and sound technical 
preparation” (p ii), preparing and implementing national policies on environ- 
mental, resettlement and rehabilitation issues, including earlier assessments so 
that they can influence project design and monitoring; shifting from a narrow 
engineering focus; and moving in the longer term to command area manage- 
ment that is, financially independent and managed by users. 

We received many submissions that dealt with the Sardar Sarovar Projects 
in the context of India’s experience with irrigation projects since Indepen- 
dence. We were told that Sardar Sarovar’s environmental and resettlement 
and rehabilitation problems have the same roots as similar problems that 
emerged in previous irrigation projects. We read the 1983 and 1986/87 Public 
Accounts Committee Reports that foreshadow many of the problems high- 
lighted in the Bank’s 1991 Irrigation Sector Review. Clearly, the problems are 
well understood at the highest levels in India. In 1986 Prime Minister Rajiv 
Gandhi spoke at a meeting of Chief Ministers, saying: A 


The situation today is that since 1951, 246 big surface irrigation 
projects have been initiated. Only 65 out of these have been 
completed. 181 are still under construction. This is not a happy 
state of affairs. . . . Perhaps we can safely say that almost no ben- 
efit has come to the people from these projects. For 16 years we 
have poured money out. The people have got nothing back, no 


irrigation, no water, no increase in production, no help in their 
daily life.” 


This, it is said, is all in the past. The Sardar Sarovar Projects are to be a 
new departure, particularly with respect to environmental and resettlement 
and rehabilitation issues. This is the essential thesis of the 1985 Staff Appraisal 
Report. But it is a thesis that cannot be supported by our review of the com- 
mand area environmental issues. What we have found indicates that many of 
the problems highlighted by the Bank’s India Irrigation Sector Review also apply 
in some measure to the Sardar-Sarovar Projects. 


ENVIRONMENTAL CONCERNS 


The need to address command area environmental issues is well known in In- 
dia. In 1973, the Government of India’s Expert Committee on Rise of Costs of 
Irrigation and Multi-purpose Projects recommended that guidelines be laid 


$ Cited in Proceedings of the First Meeting and Some Selected Papers on Land Management, New Delhi: 
M. P. State Land Use and Wasteland Development Board, March 1991, p 55. 
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down for the investigations needed to prepare projects for approval of the 
Planning Commission. In response, in 1980, the Ministry of Irrigation pub- 
lished Guidelines For Preparation of Detailed Project Report of Irrigation and Multi- 
Purpose Projects.‘ Comprehensive checklists and outlines are provided which in- 
clude environmental issues. Volume 1 contains subsections on irrigation plan- 
ning and command area development. Also included in Volume 1 are the 1978 
guidelines of the Department of Science and Technology’s National Commit- 
tee on Environmental Planning and Coordination (which later became the 
Ministry of Environment and Forests). Volume m1 deals exclusively with com- 
mand area development covering environmentally-related issues such as 
ground water quality, waterlogging, salinity, and drainage. 

Based on the reports of three appraisal missions that visited India between 
March and September 1983, the Bank, in 1985, approved the credit for the 
Sardar Sarovar command area water delivery and drainage project. The envi- 
ronmental issues in the command area were dealt with in parts of two docu- 
ments: the Staff Appraisal Report of February 1985 dealing with the water de- 
livery and drainage aspects of the Sardar Sarovar Projects, and the Supple- 
mentary Data Volume of March 1985. 

The Bank’s 1985 Staff Appraisal Report states that the command area envi- 
ronmental issues would be considered as part of the “workplan” which was to 
include studies being done by the Narmada Planning Group—the Gujarat 
agency set up as a result of the 1978 Bank mission recommendations.” The 
Group’s listing of 24 priority topics for their work was appended to the report, 
showing as a first priority the rehabilitation and resettlement plans for oustees 
within the command area and, as a sixth priority, a “detailed environmental 
assessment and necessary actions for protective measures for the command 
area” (pp 82-3). Five other “priorities” related to command area environmen- 
tal assessment were listed: conjunctive water use (#15), ground water model- 
ling (#17), drainage (#18 and #20), and soil and land use surveys (#21). The 
Staff Appraisal Report also says that workplan studies were to include when 
necessary the design and implementation of mitigatory measures. Seven prob- 
lem areas were identified for investigation: groundwater rise, salt accumula- 
tion, proliferation of aquatic weeds in canals, proliferation of water-borne dis- 
eases, deterioration of soil and water qualities, potential for afforestation, and 
“other effects” including those on wildlife. 

Under the heading “Water Distribution and Drainage Network,” the 


* Working Group Report, Guidelines for Preparation of Detailed Project Report of Irrigation and Multi-Purpose 


Projects, Vols. 1, 11, and III, 1980. ; | 
Staff Appraisal Report, Narmada River Development—Gujarat, Water Delivery and Drainage Project, 


February 12, 1985, p 18. 
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Bank’s 1985 Supplementary Data Volume noted that “environmental analy- 
ses thus far completed have emphasized the main dam and reservoir” (p 55). 
It says that studies of the command area had to that date generally been lim- 
ited to the Narmada Planning Group’s identification of “specific effects and 
possible mitigating factors” (p 55). The Group “would be responsible for car- 
rying out detailed environmental analysis of the command area” and the 
“principal environmental requirements” (p 55) were described as what was 
summarized in the Group’s priority listing (cited above). The Bank report 


says: 


Highlights of the workplan include studies aimed at developing 
possible mitigation measures (when required) for effects of po- 
tential ground water rise, root zone salt accumulation, growth 
and aquatic weeds, proliferation of water borne diseases by 
spread of Narmada water, siltation, increased use of fertilizers 
and insecticides and need for wildlife enhancements and affores- 
tation. In addition, it is expected that training programs... 
would be required to fulfil the environmental program’s admin- 
istrative and analytic needs over time with respect to the com- 
mand area as well as the dam and reservoir. (p 55) 


While acknowledging that Sardar Sarovar is “the first of a series of large 
reservoir projects for irrigation and power which are planned on the Narmada 
River,” and is of “unusual magnitude” with features “without precedent,” 
and that there was “limited experience [in India] ...in measuring and con- 
trolling adverse environmental impacts of large schemes” (pp 55, 56), the Sup- 
plementary Data Volume states: 


...no basic organizational changes at either state or central 
governmental levels would be required to implement the envi- 
ronmental work plan; that is all-required studies and implemen- 
tation programs would be possible within the existing organiza- 
tion framework. (p 55) 


We have been unable to determine how the Bank arrived at these environ- 
mental assurances. There had been no environmental assessment of the com- 
mand area, as required by the Bank’s 1984 directives. The 1980 guidelines of 
India’s Ministry of Irrigation included environmental requirements that had 
not been fulfilled. The 1983 M. S. University of Baroda environmental over- 
view study did not cover the command area. Clearance had not been forth- 
coming from the Ministry of Environment and Forests in 1983 because of in- 
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adequate information. (Clearance, albeit conditional, was not granted until 
1987.) Yet the Staff Appraisal Report and other Bank documents make no 
mention of any of this. 

The Bank’s 1985 Sardar Sarovar Agreement with India contained a provi- 
sion linked to command area environmental issues. The workplan for environ- 
mental effects, which would include the effects in the command area, was to be 
completed by December 31, 1985 (later deferred to 1989), and this was to be 
implemented with the necessary. training programs. This workplan was not 
produced and has still not been produced. 

In 1987, two years after the Bank’s credit and loan approval, when the 
question of whether to grant an environmental clearance for the Sardar 
Sarovar and the Narmada Sagar Projects came to a head in India, a briefing 
note by the Ministry of Environment and Forests for the Prime Minister ad- 
dressed command area issues: | 


Command Area Development is aimed at achieving the follow- 
ing: 
—Prevention of water logging and salinity; 
—Optimization of water utilization; and 
—Maintenance of water quality. 
All these objectives require the development of the command 
area through levelling, grading and provision of sufficient drain- 
age, both surface and sub surface as well as pollution control 
measures especially against the fertilizers and pesticides run-off. 
On-farm development works would be detailed and imple- 
mented over a period of 30 years starting from 1990/91. A de- 
tailed survey of the command area is, therefore, required on pri- 
ority to prepare a package of the nature and quantity of develop- 
ment and drainage and on-farm works to fully utilize the irriga- 
tion potential. The Action Programme is yet to be detailed. 

The Ministry of Water Resources is preparing an evaluation 
report covering: 
(a) Extent of likely water logging and salinity problems. 
(b) Effectiveness of measures proposed or likely to be proposed 
to combat these problems as per the action programme to be 


formulated.® 


6 Note to the Prime Minister from Department of Environment and Forests. Reproduced as Annex 
3 in Claude Alvares and Ramesh Billorey, Damming the Narmada, Penang, Malaysia: Third World 


Network, 1988, p 112. 
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When it was finally given, India’s’ 1987 environmental clearance for Sardar 
Sarovar contained the condition that complete details for command area de- 
velopment were to be furnished by 1989. This was not done (see Chapter 10). 
The subsequent project clearance (October 1988) by the Planning Commis- 
sion reinforced the requirements of the environmental clearance and added a 
number of other requirements for the command area. Gujarat was to submit to 
the Planning Commission a detailed program of studies with milestones of 
achievements, duly vetted through the Central Water Commission, related to 
the drainage and ground water balance studies for areas beyond the Mahi 
River. In addition a special group of experts was to be set up to look at silt- 
ation within the canal itself. The state was to draw up a detailed plan related 
to the micro-level network irrigation system within the command area and to 
provide assurances that the canal system would be completed in all respects so 
the irrigation waters would be made available from its outlet to its tail end us- 
ers. No timeframe was given. These requirements are now being addressed in 
studies that are under way or are planned. 

More than three years after the signing of the 1985 credit agreement, the 
Bank’s environmental reports note that although a water management study 
proposal had been submitted to the Narmada Planning Group, “it lacks link- 
ages with soil and water conservation requirements and fails to rationalize the 
allocation of water resources over both the short and long-term. The potential 
for waterlogging and salinization also deserves more thorough treatment” 
(Item 5, October 1988). Seven months later, some progress was reported in 
forging the necessary linkages and rationalizing allocations. The mission was 
“given assurances that the potential waterlogging and salinization was being 
given adequate attention along with the risk of water pollution from the appli- 
cation of fertilizers and pesticides” (Item 18, May 1986). 

The Narmada Control Authority’s status report of the studies and activities 
regarding the environmental aspects of the Sardar Sarovar Projects, dated De- 
cember 1991, notes that the master plan for surface and subsurface drainage in 
the command area has been prepared as far as the Mahi River crossing. The 
services of six consultants have been engaged to carry out studies beyond the 
Mahi. Their reports were expected at the end of 1991 but are not yet available. 
The studies would relate to the ground water, drainage, conjunctive use of sur- 
face and ground water, silting aspects of the main canal, planning and design 
of micro-level canal networks, etc. The Ministry of Environment and Forests’ 
December 1991 summary of command area development progress states that 
the action plans are not available and the timeframe for their ultimate avail- 
ability is “not known.” 

A January 29, 1992, Bank memorandum describes the progress in dealing 
with the issue of salinization. For the first section of the canal (to the Mahi 
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River) the studies carried out by the Narmada Planning Group were: soil and 
contour surveys, groundwater/conjunctive surveys and modelling, drainage 
plans, and irrigation water allowances. Studies beyond the Mahi expected to 
be completed in two years are described: detailed soil surveys, mathematical 
modelling of groundwater systems, and pre-feasibility level drainage studies. 
The memorandum states that these studies address five specific priorities as 
listed by the Narmada Planning Group and included in the Bank’s 1985 Staff 
Appraisal Report. They do address these subjects. Where they fail, however, is 
in bringing together in a coherent way sufficient information to provide an en- 
vironmental assessment with proposed protective measures, something to 
which the Narmada Planning Group had given high priority. 

When we inquired about the state of the environmental studies for the com- 
mand area, the Executive Member of the Narmada Planning Group told us 
that the command area development studies are conducted in three phases: 
pre-feasibility studies; project execution studies (within two years); and opera- 
tional planning studies (the micro-level analysis necessary for final project im- 
plementation). Phase 1 of the canal, the section to the Mahi River covered by 
the current Bank agreements, is now past the pre-feasibility stage. Over 75 per 
cent of Bank funding for Phase 1 has been disbursed. The Bank is considering 
funding Phase 1. 


CRITICAL COMMAND AREA FEATURES 


The main purpose of the Sardar Sarovar Projects is to deliver water to Gujarat 
and Rajasthan for irrigation and municipal/industrial purposes. The 440 kilo- 
meter long canal, described as the largest in the world, will carry about 32 per 
cent of the “dependable” flow of the Narmada river for use in Gujarat and 
slightly less than 2 per cent for use in Rajasthan. Because Gujarat is the Pro- 
jects’ sponsor and the principal beneficiary of the Sardar Sarovar Projects, we 
have focused our attention on the impacts of its irrigation, domestic, and in- 
dustrial water use plans. The Bank’s 1985 Supplementary Data Volume pro- 
vides a perspective on the development of these plans: 


NWDT [Narmada Water Disputes Tribunal] did not rule on the 
use that Gujarat should make of the allocated water, and neither 
did it sanction any particular size or specific geographical loca- 
tion of the irrigation command area. However, the plans for an 
irrigation command, as submitted by Gujarat to the NwpT (with 
the objective of justifying the greatest possible need and, there- 
fore, allocation of water), quickly became a political reality. In a 
sense, once the plan for the command area was made public, it 
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expressed implicit promises of future irrigation services to par- 
ticular zones of the state. Furthermore, the mandated extension 
of the main canal to the Rajasthan border... created a strong 
argument to include a command area close to the maximum 
that could reasonably be served by the canal. (Part 1, p 27) 


Gujarat’s Sardar Sarovar water plan is based on a quantity of 12 MAF of 
which 75 per cent is expected to come from the Narmada River (the g mar allo- 
cated by the Narmada Water Disputes Tribunal award), 2.5 per cent from riv- 
ers along the route of the canal, and 22.5 per cent from ground water in the 
command area. Conjunctive use of ground water and surface water is therefore 
an essential feature of the plan. This applies to agricultural and non- 
agricultural uses. 

The non-agricultural demand for water by urban, rural, and industrial us- 
ers is forecast to be 1.37 MAF of which 35 per cent would be met from “local 
sources,” 10 per cent from “recharge withdrawals,” and 55 per cent from the 
canal system. With system losses estimated to be 0.25 MAF, the gross canal con- 
tribution for non-agricultural purposes would be 1 MAF.’ 

Agricultural use in Gujarat, estimated to be 11 MAF, is to be met throughout 
the command area by withdrawals from the canal and other sources. Ground- 
water pumping will augment supply and help control waterlogging problems. 
Approximately 1.8 million hectares, representing about 20 per cent of the area 
of the state, will be irrigated (including 0.35 million hectares already under ir- 
rigation) through a 75,000 kilometer automated, state-of-the-art, computerized 
canal distribution system. The main parts of this canal system will be lined to 
reduce water losses and minimize waterlogging in the surrounding area. 

About 75 per cent of the command area is in what is described as mainland 
Gujarat, 23 per cent in Saurashtra, and 2 per cent in Kutchch. Irrigation 
needs in these areas arise primarily because of the timing or amount of rainfall. 
The more abundant precipitation in the Sardar Sarovar command area near 
the Narmada River decreases as one proceeds northward along the route of the 
canal into areas such as Surendranagar and Kutchch. The annual variation of 
rainfall increases in the same direction with the coefficient of variability rang- 
ing from 35 per cent in the southeast to more than 60 per cent in the northwest. 
About one-third of the total area to be irrigated in Gujarat is in districts with a 
normal rainfall of more than 800 mm. This is classified as medium precipita- 


tion for agricultural purposes. The Bank’s current credit agreement funds the 
canal in this area. | 


7 Narmada Development Department, Planning for Prosperity: Sardar Sarovar Development Plan, 
Sardar Sarovar Narmada Nigam Limited, November, 1989, p 250. 
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The objective of irrigation is to increase crop yields. Success depends on soil 
characteristics, climatic conditions, water management, balanced use of ma- 
nures and fertilizers, and the control of insects, pests, diseases, and weeds. The 
current crop yields are well below what it is reasonable to expect even without 
irrigation.® Cotton, rice, and pearl millet are planned to be the main irrigated 
crops during the kharif (wet, June-October) season and wheat during the rabi 
(dry, November-March) season. Although at least five sugar factories are al- 
ready in various stages of planning or construction in the command area, 
sugar cane crops are forecast for only about 0.3 per cent of the total irrigated 
area. (The minister responsible for the Sardar Sarovar Projects in Gujarat has 
said that it will not exceed 0.5 per cent.) This is an important consideration 
because the annual water requirement for sugar cane in this area would be 
high: 2,400 to 3,000 mm per hectare. 

If the design and operating assumptions are fully realized, an annual aver- 
age of about 500 mm of water will be available per hectare over the command 
area in Gujarat. The irrigation system therefore is described as “extensive” 
rather than “intensive,” meaning that a large area is to be covered by a rela- 
tively small amount of water. Canal water will not be supplied to farmers be- 
tween March and May. Also, a volumetric, rotational supply system would re- 
quire farmers to use ground water to augment the canal supplies. 

This “extensive” irrigation is based on calculations that contain critical, 
but questionable, assumptions. Two examples illustrate how the water re- 
quirements of the system may be underestimated. 

First, the adequacy of rainfall for crop growth appears to have been as- 
sessed on the basis of average (fortnightly) depth of rain without considering 
its timing or relating it to crop needs and how much of it runs off without soak- 
ing the soil.? A more realistic analysis would determine the effectiveness of the 
rainfall in reducing the irrigation requirements, and this would likely show 
that additional irrigation water is required to achieve the desired crop yields. 

Second, the irrigation water use efficiency (i.e., that portion of the canal 
head water that is actually utilized by the crop) has been assumed to be 60 per 
cent—significantly higher than the performance of other systems in India. 
This is justified on the basis of the design and operating parameters in the sys- 
tem from the canal through to field application. Key features, such as lined ca- 
nals, computerized control, and new pricing and management regimes are 


8 When we interviewed an irrigation consultant who did work for the Bank in the early 1980s, he 
told us that an extension program to assist and provide training to farmers would increase yields 
substantially in the area, even without the Sardar Sarovar Projects. 3 
9 Net irrigation requirements have been determined on the basis of a modified Penman meth 
with a significant departure. Instead of effective rainfall, it appears that the 50 per cent 
dependable rainfail has been used. This gives lower values for water needs. 
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said to lead to better water management. But our review indicates that many 
of the assumptions upon which 60 per cent efficiency is based are question- 
able.!° For example, recent Bank Mission reports indicate that India wishes to 
relax standards related to lining of the distributaries and minors of the Sardar 
Sarovar canal. (The Bank is objecting.) Some assumptions appear unrealistic. 
For example, the assumption of operating 290 days per year at two-thirds Full 
Supply Level means that Gujarat would take more than 60 per cent more wa- 
ter than it is entitled to under the Tribunal award.'’ In the chapter on technical 
performance in its 1991 India Irrigation Sector Review, the Bank addressed these 


kinds of design issues: 


More realism concerning the availability of water and feasible 
efficiency of water usage is in order. Concern about ensuring an 
adequate benefit/cost ratio, exacerbated by political concerns to 
maximize planned irrigated areas, adds pressures to overextend 
proposed command areas and use unrealistic design assump- 
tions. Irrigation efficiency in India has often been assumed at 
60%, whereas a worldwide sample of irrigation commands indi- 
cates 37-40% efficiency in regions of low rainfall (below 1000 
mm) under reasonably good management, and in higher rainfall 
zones, an average of 23%. Most irrigation commands in India 
probably have an irrigation efficiency of 20-35%. If assumed ef- 
ficiency is 60% and actual efficiency is 30%, actual water avail- 
ability will be half the assumption at design. Another common 
deficiency is that potential irrigable area is often based on a 
standard 75% probability level for water availability. This has 
no necessary relationship with what is optimal for the command 
(only simulation analysis can determine this) and also often re- 
sults in overestimation of potentially irrigable area. (p 40) 


'° For an explanation of how the 60 per cent figure has been justified by the Government of 
Gujarat, see Chapter 10 in Planning for Prosperity (1989). We note, however, that in 1985 the Bank 
was developing its calculations on an efficiency of 48 per cent (see, for example, Supplementary 
Data Volume, Annex 4, p 139). In the June 1985 reports of the Operations Research Group 
dealing with the mathematical modelling of the groundwater system, scenarios are referred to 
utilizing a “low” of 42 per cent and a “high” of 58 per cent (see, for example, p 50). 

' In a letter dated April 28, 1992, Dr. C. C. Patel, Chairman’ of the Nigam, responded to our 
inquiry about this assumption. He said that in fact this was just an assumption and, in fact, the 
operation of the canal “will be entirely governed by the corresponding water demands (converted 
into flow demands) from village service areas, which will be served from the distributaries. . . the 
canals would run at discharges much less than those corresponding to two-thirds FSL and the 


seepage losses will be reduced to that extent giving higher overall efficiency than what is 
estimated.” 
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Assumptions used in design related to crop requirements and system effi- 
ciency are probably underestimating the need for agricultural water, even with 
the “extensive” approach being advocated. In the chapter on hydrology we 
described why it is unlikely that the Sardar Sarovar dam and reservoir will be 
able to deliver the 9 mar of water for Gujarat as planned, even if the water ex- 
ists in that river in three out of the four years on average (75 per cent probabil- 
ity). The “extensive” irrigation system is based on this quantum of water and 
a complex but as yet untested conjunctive use strategy discussed below. As 
well, the non-agricultural use, and particularly the domestic water use, ap- 
pears to be underestimated. This leads us to conclude that the system of water 
supply for both agricultural and non-agricultural uses in Gujarat is based on 
unrealistic estimates: supply appears to be overestimated and needs underesti- 
mated. We see this Sardar Sarovar situation as part of a trend that the Bank 
describes in its 1991 India Irrigation Sector Review: 


India’s historic irrigation development strategy of spreading 
water as widely as possible (“‘protective” or “extensive” irriga- 
tion) has resulted, in practice, in substantial shortfall, mainly 
due to design and implementation problems, except in the 
northwest. Stretching water supplies over larger areas to ad- 
dress protective or equity concerns cannot be applied indefi- 
nitely without eventual conflict with efficiency and production 
objectives. Beyond a certain point, economic viability dimin- 
ishes as net incremental benefits fail to cover the additional in- 
vestment costs in distribution networks. Eventually, gross out- 
put will also fall as water quantities become so overstretched 
that productive impact is impaired or farmers, frustrated by 
limited water, take more than their share or break the system. 
Overly optimistic design assumptions concerning availability of 
water and feasible irrigation efficiency have also meant that 
many systems do not have enough water to operate as assumed 


at the planning stage. (p 15) 


IRRIGABILITY 


Because the Sardar Sarovar command area has such diverse agro-climatic and 
socioeconomic features, the Government of Gujarat divided it into thirteen re- 
gions. In Planning for Prosperity: Sardar Sarovar Development Plan, we are told that 
these thirteen regions are defined by four factors: annual rainfall, irrigability 
class and drainage characteristics, ground water quantity and quality, and 
alignment of the canal (p 174). Irrigability class is based on the six-part classi- 
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fication of India’s 1970 Soil Survey Manual.'* Classes 1, 2, and 3 describe areas 
with few, moderate, and severe limitations, respectively, for sustained irriga- 
tion. Classes 4, 5, and 6 describe, respectively, lands that are marginal, tempo- 
rarily not suitable, and not suitable for irrigation. 

The objective in regionalization was to choose appropriate crops, to allo- 
cate and manage water, and to plan for conjunctive use of canal and ground 
waters. Ten of the thirteen regions are in the mainland physiographic region of 
Gujarat consisting of the alluvial plains of the Narmada, Mahi, Sabarmati, 
and other rivers. Two of the regions (8 and g) are in peninsular Gujarat or 
Saurashtra. One (Region 3) is in Kutchch. Based on available data, we were 
told in Planning for Prosperity that “all regions are good for irrigation except 
some critical areas in Regions 4 and 7 which would require special plans for 
water use” (p 178). 

In our review of the command area reports dating from the early 1980s 
through to 1992, we were struck by the lack of data on soils, aquifer conditions, 
ground water quality and drainage conditions, crop yields, and land use. Sev- 
eral good reports have been prepared by consultants working on the first reach 
of the main canal up to the Mahi River. A considerable effort has gone into 
modelling. But these models are only as good as the reliability and comprehen- 
siveness of the data. We find that.these studies raise almost as many questions 
as they seek to answer. This is especially troubling giver. the advanced state of 
construction of the canal. 

In 1988, three years after the Bank’s loan and credit agreement, C. C. Patel 
and Associates, in its final report to the Government of Gujarat on the re- 
scheduling of the Sardar Sarovar Projects implementation program, noted the 
lapse in pursuing the necessary studies and analyses, stating: 


Bench mark data of all types should be collected immediately 
for recording pre-project conditions, so that the environmental, 
socio-economic and other impacts of the project can be assessed 
precisely and appropriate measures taken to exploit all positive 
results optimally and to counteract the negative impacts. 

The detailed project for the canal system beyond the Mahi 
has not yet been formulated. In this portion of the project, there 
are serious soil and water-logging problems for which urgent so- 
lutions have to be found through r&b for Bhal area, coastal sa- 
line areas, lands with drainage congestion and flood-prone areas 
in North Gujarat. These problems require very careful research 
studies and pilot experiments using data collected over several 


'? Cited in Planning for Prosperity, 1989, p 177. 
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seasons specially during the monsoons to delineate the problem 
precisely in each area, and evolve suitable solutions. The 
Saurashtra and Kutchch branches need such pilot studies, be- 
fore their planning can be finalised and designs started. This 
work, therefore, deserves high priority.!* 


We were given assurances by the Narmada Planning Group, the Narmada 
Control Authority, the Nigam, and others that the studies they are doing will 
address these problems. We appreciate the serious intent of these assurances, 
but we found little basis for confidence. For example, we reviewed the pre- 
feasibility level drainage studies for the command area beyond the Mahi River | 
that examined pilot areas within Regions 5 to 13. These studies, produced two 
years after the C. C. Patel Associates report, reiterate the seriousness of the 
problems to be faced yet show little progress toward their solution. 

In the absence of a proper environmental assessment and mindful of the 
paucity of data, we sought to establish the general nature and scope of ir- 
rigability problems. We did this by synthesizing available information on rain- 
fall patterns, soil types, ground water availability and quality, drainage char- 
acteristics, and cropping patterns in various seasons, then matching these with 
the general irrigation proposals within the command area. 

e Regions 1, 2, and 3, representing almost 24 per cent of the total area to be ir- 
rigated have relatively high rainfall and deep black soils. Canal irrigation is 
likely to result in serious soil degradation, particularly in Region 3, and a de- 
cline in agricultural production. Region 2 is already 35 per cent irrigated, 
mostly from ground water; this source offers additional potential in all three 
regions. 

e Regions 4 and 7 are similar and constitute about 12 per cent of the area to be 
irrigated. Both have poorly draining, highly saline soils, and have been rec- 
ognized as problem areas for irrigation. Only a small portion of the area 
seems irrigable. The proposal is to fill dugouts with canal water to supply 
farmers who would then lift this water for use. The average rainfall in either 
area (850 mm and 710 mm respectively) suggests that the dug out tanks 
could be filled without the canal in many, if not most, circumstances. 

e Regions 5 and 6 have relatively high rainfall (800 mm to 880 mm) and allu- 
vial soils. These two regions constitute over 16 per cent of the total area to be 
irrigated. In Region 6, about one-third of the area has a water table within 5 
meters of the surface but in most of the area the ground water is classified as 


13 C. C. Patel and Associates, Engineering Consultancy Services, Review and Rescheduling of the 


Implementation Programme, Sardar Sarovar (Narmada) Project, Final Report, Vol. I, Sardar Sarovar 


Narmada Nigam Ltd., July 1988, pp Xxii-XXiil. 
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bad for irrigation. The pre-feasibility study of drainage conditions indicates 
that a considerable quantity of water is lost as runoff, which would lead one 
to conclude that it could perhaps be utilized. In Region 5, more than one- 
third of the area is already irrigated by wells; the ground water is of good 
quality at depths of more than 10 meters. Waterlogging and salinity would 
likely be a problem in the hot months (March to May) when canal water 
would not be available. 

e Regions 8 and g constitute approximately 13 per cent of the area to be irri- 
gated. These two regions are characterized by medium black soil and rainfall 
in the 600 mm to 700 mm range. Region 8, in the upper part of Saurashtra, 
faces drought about one year in six. Region 9, bordered on the north by the 
little Rann of Kutchch, has only been partly surveyed and the area surveyed 
falls into irrigability class 2, i.e., moderate limitations for sustained use under 
irrigation. About 19 per cent of the area is irrigated. In both Region 8 and 
Region 9, provision of canal water is likely to present waterlogging and salin- 
ity problems. 

e Regions 10 to 13, representing about 35 per cent of the total area to be irri- 
gated, are characterized by low rainfall (generally 500 mm to 640 mm) and 
alluvial coastal or desert saline soils with low moisture retention capacity. 
Ground water is highly saline. Much of the region has not been surveyed al- 
though this is the area where most of the soils fall into classes 5 and 6 (unsuit- 
able for irrigation). In all four regions the proximity of the Rann and Gulf of 
Kutchch presents problems for agriculture. The vulnerability to waterlog- 
ging and the liability to flooding during the monsoon will likely result in deg- 
radation and lower agricultural production. The 2 per cent represented by 
Region 13, a 3 to 4 kilometer narrow strip 200 kilometers long bordering the 
Gulf, raises especially difficult issues. The rainfall averages 400 mm and the 
soils are desert saline. Only about 40 per cent of the area is in irrigability 
classes 2 and 3. ; 


WATERLOGGING, SALINITY, AND DRAINAGE 


In his foreword to the December 1991 booklet Anti-Water Logging and Anti- 
Salinity Measures in the Command Area of Sardar Sarovar Project, D. C. Debnath, the 
Executive Member of the Narmada Control Authority, describes one of the 
most serious problems that will have to be addressed in the command area: 


Water logging is mainly due to the accumulation of excess irri- 
gation water in the agricultural lands which affects productivity 
of the soil and also gives rise to salinity. These problems might 
aggravate im command areas of major irrigation projects under 
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cotiditioris of liberal application of water and lack of a proper 

drainage system particularly in very flat terrain. The likelihood 

of such a situation was kept in view during the planning of the 

inter-state Sardar Sarovar Multipurpose Project and anti-water 

logging and anti-salinity measures are built into the planning, 

design, E oniation and operation of this gigantic project. 
Measures described by the Narmada Control Authority and Gujarat to deal 
with these problems begin with soil surveys and include related water allow- 
ances, concurrent installation of drainage works, conjunctive water use, the in- 
volvement of farmers’ associations, and monitoring programs to minimize wa- 
ter wastage. 

We reviewed these plans. Most deal with only the first 25 per cent of the 
command area (to the Mah: River). We received numerous submissions and 
presentations on the interrelated issues of waterlogging, salinity, and drainage. 
These dealt with the context of the problem in India since the nineteenth cen- 
tury and proposed solutions to these problems represented by the-new ap- 
proaches being incorporated into the Sardar Sarovar Projects. 

We familiarized ourselves with the recent Tawa project, the first major irri- 
gation development in the Narmada basin. We also learned about two projects 
in Gujarat adjacent to the Sardar Sarovar: the Ukai on the Tapi River which is 
just south of the Narmada and is currently the biggest irrigation project func- 
tioning in the state; and the Kadana on the Mahi River which is northwest of 
Sardar Sarovar Regions 1 to 4, and southwest of Regions 5 and 6. In all three 
projects, we found that damage from waterlogging was significant and had 
been consistently underestimated in design. In these commands some of the 
best lands are going out of cultivation as a result. Increases in water table lev- 
els are presenting waterlogging and salinity problems over large areas. The in- 
creased availability of surface water has reduced ground water pumping, 
which exacerbates waterlogging and salinity problems. Switching to crops 
such as sugar cane with high water requirements is adding to the rapid rise in 
the water table. Ground water quality is often deteriorating. We found that 
these experiences are reflected in the Bank’s 1991 India Irrigation Sector Review: 


While in most parts of India, such [waterlogging and saliniza- 
tion] problems on irrigated lands are localized to particular 
commands and most frequently to localized areas in such com- 
mands, a particularly serious problem is developing in parts of 
northwest India (large parts of Punjab and Haryana and parts of 
Rajasthan and Gujarat) . . . the key to tackling most of the above 
problems is drainage. [emphasis in original] (Vol II, p 72) 
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In our review of the Sardar Sarovar command area we were looking for spe- 
cific evidence that demonstrated how the impacts of waterlogging and salinity 
would be mitigated. We especially focused on provisions for drainage. We 
noted that these matters were specifically addressed at least as far back as 1980 
in India’s Ministry of Irrigation guidelines. The same matters were raised in 
the Bank’s 1985 appraisal reports. A “detailed environmental analysis” was to 
be part of the comprehensive workplan required by the agreement with India. 
The effect of rises in ground water levels was specifically identified for study. 
Similarly, these matters were covered by the conditions India placed on its 
‘own 1987 environmental clearance and 1988 Planning Commission clearance. 
We were disappointed in what we found. 

In 1988, three years after the Bank’s agreement was signcd, its back-to- 
office reports show that only “assurances” were given that the potential water- 
logging and salinization were being addressed (May 1988) and the problem 
“needs more thorough treatment.” One year later we again see that “the po- 
tential for waterlogging and salinization is being studied” (May 1989). An- 
other year later we see that a lead drainage consultant would be engaged “to 
develop the master drainage networks” and to “advise on uniform criteria for 
this” (June 1990). By 1992, studies of soils, ground water availability, and irri- 
gable area have been completed for the first four regions representing about 25 
per cent of the command area. For the rest, a Bank memo (January, 1992) in- 
dicates that soil surveys, ground water mathematical modelling and pre- 
feasibility drainage studies would be completed “in about-the next two years.” 

Detailed studies have been carried out only as far as the Mahi River, i.e., 
Regions 1 to 4. The Narmada Mahi Doab Drainage Study'* done for the Narmada 
Planning Group in 1982 says that without adequate drainage more than 50 per 
cent of Region 2, 60 per cent of Region 3, and about 100 per cent of Region 4 
would become waterlogged. Horizontal drainage is considered prohibitively 
expensive. Vertical drainage (by pumping) depends on water quality and 
quantity and the availability of natural outlets. Detailed studies have not been 
done even though installation of vertical drainage is planned. Vertical drain- 
age may be feasible in Region 2 and the eastern part of Region 3, but, based on 
the information we have reviewed, it is unlikely to be feasible elsewhere in Re- 
gion 3 and in Region 4. All that we have learned points to the need for further 
studies to discover whether the master plan will work in practice. 

Large parts of the rest of the command will be difficult to drain. Regions 5 
and 6 have a flat topography and a relatively high rainfall (800 mm). Irriga- 
tion will lead to a rapid rise in the water table and ground water quality will 
likely deteriorate as it has in the Mahi Right Bank canal area. In Region 7 wa- 


14 Main Report: Narmada~Mahi Doab Drainage Study, Government of Gujarat, Narmada Planning 
Group, October 1982. 
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terlogging and salinity have already been identified as a problem and surface 
irrigation will likely make them worse than Region 4. In Regions 8 and 9, 40 
per cent and 53 per cent are already classified as saline, which would restrict 
pumping by individual farmers on the system. A 1991 satellite data study car- 
ried out under the All India Coordinated Project on Use of Saline Water and 
Salt-Affected Soils shows that. large parts of the Sardar Sarovar command 
area, and particularly areas of Regions 10, 11, and 12, are already severely af- 
fected by salinity. Region 10 has large areas subject to flooding. Region 11 is 
reported to be 56 per cent saline. Region 12 has a larger area to be irrigated 
than any other, but the Bank’s Staff Appraisal Report says that it is a “difficult 
region” which includes saline/alkaline areas requiring drainage and reclama- 
tion. Large areas in the west have not been classified. Of those that have, the 
Bank notes that considerable parts have been classified in irrigability class 5 
and 6 (i.e., not suitable for sustained use under irrigation). 

A key element in the prevention of waterlogging and salinization for the 
Sardar Sarovar command area is the provision of vertical drainage. This de- 
pends on conjunctive use of canal water and ground water (discussed below). 
Its effectiveness is a function of the quantity and quality of the ground water— 
aspects which have not been studied in sufficient detail to make a reliable as- 
sessment. For example, the Bank’s 1985 Staff Appraisal Report mentions that 
poor quality ground water will be discharged into “disposal areas” (p 31). No 
other information on this is provided nor is any detailed information yet avail- 
able. The potential seriousness and magnitude of this problem appears to have 
been underestimated. If it is not dealt with, the impact could be enormous. If 
it is dealt with, there will be an extensive surface drainage system that itself 
will have significant impacts, none of which have been investigated. 


CONJUNCTIVE USE 


The report of the Narmada Water Disputes Tribunal deals with the proposal 
for conjunctive use of surface (canal) water and ground water. Citing a report 
of the Irrigation Commission, the Tribunal says: 


Planning for combined use of surface and ground waters calls 
for greater ingenuity than is needed for their separate use. It has 
to be admitted that so far no projects have been planned on the 
basis of such combined use of water. Such combined use as is 
now practised was not pre-planned but has come into being out 


of necessity.'” 


'5 The Report of the Narmada Water Disputes Tribunal with Its Decision, Vol. 1, 1979, p 56. 
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Conjunctive use is one of the most important mitigative measures proposed to 
counteract waterlogging in the command area. It is particularly dependent on 
the quality of water, a mixing regime where necessary, and the cost to farmers. 
It will be difficult to plan and complicated to operate and to monitor over such 
a large and variable command area. Detailed information is needed—informa- 
tion which is not yet available. Existing data are confusing. For example, we 
have noted that what are supposed to be actual measurements of static water 
levels in monitoring wells have often been “converted,” sometimes several 
times. Critical elements like the recharge of ground water aquifers and their 
use as storage in the conjunctive use plan require much more thorough study. 

Difficult political decisions on pricing and priorities will need to be made 
and properly implemented. The Bank’s January 1992 mission report notes 
that the Government of Gujarat’s water charge study, which was to have been 
submitted by September 1989, is still not available. It also notes that policies 
on water users’ associations, a key factor at the field level, are yet to be final- 
ized. (This was listed as priority item #10 of the Narmada Planning Group 
study as appended to the Bank’s 1985 Staff Appraisal Report.) 

The Nigam has told us that the conjunctive use strategy has been fully inte- 
grated into the master plan for surface and subsurface drainage in the first four 
regions, and: 


Development of ground water will be left initially to farmers 
themselves. With the scheme of water allocations and incentives 
built in, it is expected that ground water development in the pri- 
vate sector will take place healthily. Where the ground water is 
saline or area is water-logged needing drainage and not useful 


for irrigation, vertical drainage by pumping will be attended to 
by the Govt.'® 


Two issues dominated this review of conjunctive use: water quality and pri- 
vate sector pumping. The ground water management problems related to de- 
teriorating quality may pose unexpected limits on the conjunctive use strategy. 
A large part of the command area has saline waters. Ground water is to be 
mixed with canal water but without quality and quantity data and without de- 
tails on how the mixing will be managed (particularly as the quality and quan- 
tity of pump water varies over time) no assessment can be made. As noted in 
the July 1991 Narmada and Water Resources Department’s Report of the High 
Level Committee on Augmenting Surface Water Recharge in Over Exploited Aquifers of 


16 Shri P. A. Raj, Facts, Sardar Sarovar Project (Updated), Gandhinagar, Gujarat: Sardar Sarovar 
Narmada Nigam Ltd., November 1990, p 36. 
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North Gujarat, pumping changes the quality of ground water, usually increas- 
ing salinity in stratified aquifer systems. 

The incentive for the farmer to pump Js tied to the price of and need for wa- 
ter. The “extensive” irrigation approach increases the incentive simply by 
supplying less water than the farmer needs. Even if that approach works in 
practice, how will mixing be monitored and adjusted to ensure that the proper 
quality is maintained? What about the availability and cost of power—factors 
which already limit irrigation pumping? Will the promised dedicated power 
grid be more reliable? If the Bank’s 1991 report, India Uttar Pradesh Groundwater 
Development Issues, is any guide, “Power availability, in terms of both quality 


and quantity, remains a major operational constraint for most electricity- 
driven tubewell systems” (p 28). 

The success of the conjunctive use strategy depends on the successful inter- 
action of a host of variables, from ground water quality and mixing, to water 
and power pricing and field level farmer education and cooperation. This 
strategy presents technical, social, political, and financial issues that have 
hardly been addressed. The strategy is conceptually laudable, but it is highly 
speculative and, as yet, too uncertain from an operationai point of view to rely 
on as the basis for mitigating impacts of the scale presented by waterlogging 
and salinity across such an enormous command area. 


MUNICIPAL AND INDUSTRIAL WATER SUPPLY 


The first priority in allocation of water provided by the Sardar Sarovar Pro- 
jects is for domestic consumption. Areas of north Gujarat, Saurashtra, 
Kutchch, and Rajasthan face severe shortages, and the situation is getting 
worse. Large, expensive relief measures are becoming common. A number of 
places have unacceptably high fluoride levels in the water that is available. 
Problems with salinity and nitrate are also common. One of the principal justi- 
fications of the Sardar Sarovar Projects is the provision of drinking water to 
these urban and rural areas. 

In May 1983 the Gujarat Water Supply and Sewerage Board issued a re- 
port on use of the 0.86 mar of water to supply 131 urban centers and 4,719 vil- 
lages, a total population of about 32 million people. (Calculations used for the 
rural per capita consumption includes requirements for cattle.) Last year this 
was updated to 135 urban centers and 8,125 villages serving over 40 million 
people both within and outside the command area. Despite the increased ser- 


17 
vice, the total water allocated remains the same. 


17 We were told that this is because Gujarat has adopted a policy of not delivering Narmada water 
for domestic use to areas of the state that have alternative surface and subsurface water 


supply sources. 
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The Narmada water would be available for municipal and industrial uses 
11 months of the year from an irrigation system designed on a 75 per cent 
dependability—considerably less than the standard required for urban water 
supply. Storage plans are not yet available. Water rates are undecided. We are 
told that a comprehensive domestic (village) and municipal plan is under 
preparation. The cost is estimated to be “several thousands crores of rupees.”!® 
Gujarat’s Department of Industries is reviewing the requirements of the sector 
and how to use the 0.20 MaF designated for industry. 

The Sardar Sarovar priority for drinking water as set out in India’s 1987 
National Water Policy has never been in dispute. Delays in formulating spe- 
cific plans are therefore difficult to understand. The cursory treatment of the 
issue in the Sardar Sarovar Projects documents appears to be out of keeping 
with the stated priority. For example, the issue was raised briefly in 1983 by 
the Narmada Planning Group in Volume 1 of their report Water Use Plan and 
Sizing of System.” The benefits are also raised briefly in the Bank’s 1985 Staff 
Appraisal Report, and a loan/credit agreement item was included requiring 
Gujarat to establish and maintain municipal, domestic, and industrial water 
charges to cover full operation, maintenance, and capital costs (p 54). These 
water charges (along with irrigation charges) were also listed in an appendix 
to the Staff Appraisal Report as the second study priority for the Narmada 
Planning Group. In 1988, the report by C. C. Patel and Associates for the 
Government of Gujarat noted that the “highest priority” had been accorded to 
the domestic water supply scheme: 


...an important point on which action has to be taken by the 
cwsss [Gujarat Water Supply and Sewerage Board] of coc 
[Government of Gujarat] is with regard to the expeditious prep- 
aration of detailed water schemes to convey water from canal 
delivery points to the distribution areas. An integrated water 
supply pipeline grid needs to be designed to distribute the 
Narmada waters to needy areas. In urban centres, the distribu- 
tion system will have, in most cases, to be remodelled. This will 
be a stupendous task and a start has to be made now, so as to 
implement the works within 8 years to enable water supply ben- 
efits to accrue as soon as the canal construction is completed.”° 


18 Narmada Control Authority, Drinking Water From Sardar Sarovar Project, Narmada Control 
Authority, December 1991, §6.0. 

19 Government of Gujarat, Water Use Plan and Sizing of System, Sardar Sarovar (Narmada) Development 
Plan, Vol. 1, Gandhinagar, India: Narmada Planning Group, 1983, Chapter 8. 

2 C. C. Patel and Associates, Review and Rescheduling of the Implementation Programme, Sardar Sarovar 
(Narmada) Project, Vol. 1, 1988, p xxviii. 
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The Bank’s June 1989 mission report required that the Nigam: 


...by June 30, 1989, furnish for the use of the design consul- 
tants and simultaneous review by the Bank, Goc’s Urban, Mu- 
nicipal and Industrial Water Supply Plan for utilization of ssp 
[Sardar Sarovar Projects] waters, including the location of 
towns and cities to be served and their respective take-out loca- 
tions, as well as estimated quantitative demands and delivery 
services to be provided. (pp 3-4) 


The documents made available to us are insufficient for assessment. Gen- 
eral criteria and guidelines have been established. Drinking water quality is- 
sues have not been addressed, nor have waste water disposal issues, nor have 
the energy requirements. More specific plans are to be available in a year. The 
number of people to be served is growing, as is the number of urban centers 
and villages. Some discrepancies are apparent. For example, in answer to our 
inquiry in March 1992, the Chairman of the Nigam acknowledged that the 
number of villages to be served in Saurashtra and Kutchch “are statistical fig- 
ures which include 236 uninhabited villages.” 


CONCLUDING OBSERVATIONS 


In January 1992 the Bank’s consultant for Phase m of the Sardar Sarovar canal 
submitted a report outlining the environmental information and study re- 
quirements to develop the next 75 per cent of the command area.”! It gives a 
good overview of what it is reasonable to expect but which has been largely un- 
available to date. The consultant’s report describes the continuing need for in- 
formation on and assessment of soils and surface waters, surface and subsur- 
face drainage, waterlogging, conjunctive use, salinity, ground water and water 
quality, and related factors. It outlines the need for assessment of agricultural 
chemical use, the impact of pests, and command area health issues. It deals 
with the necessity of assessing domestic and industrial water supply needs. Al- 
though almost all of these issues flow from the Bank’s 1991 environmental im- 
pact assessment requirements and guidelines, what is remarkable is the over- 
lap with India’s 1980 Ministry of Irrigation Guidelines for Preparation of Detailed 
Project Report of Irrigation and Multipurpose Projects. Assurances were provided in 
the Bank’s 1985 Staff Appraisal Report and commitments were made in the 


21 T, P. Whitington, Narmada River Development, Sardar Sarovar Water Delivery and Drainage System, 
Second Canals Project, Review of Status of Environmental Preparation, Bangkok: Seatec International 


Ltd., January 29, 1992- 
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1985 credit and loan agreements with India that covered many of the same is- 
sues. We can find no adequate explanation why a full and proper environmen- 
tal impact assessment of the command area has eluded the Bank and India for 
more than a decade.”? 

Although basic information upon which to make an assessment of the com- 
mand area is unavailable, there is good reason to be concerned about the likely 
environmental impacts. They are likely to be severe. Many are related to is- 
sues that are basic to the design and operation of the Sardar Sarovar Projects. 
These are summarized in the Bank’s 1991 India Irrigation Sector Review under 


the heading “Sustainability”: 


Sustainability also has environmental, financial and institu- 
tional dimensions. Environmental deterioration is occurring on 
a number of commands due to lack of drainage to counteract 
waterlogging and salinization; other adverse environmental im- 
pacts are also occurring... . Institutional adaptation is also re- 
quired to provide functionally specialized divisions focused on 
design, construction and maintenance, and capabilities in envi- 
ronmental assessment. Additionally, farmers and local commu- 
nities need to be incorporated into decision-making and man- 
agement so that their influence is contributory rather than pas- 
sive (lack of participation in operations and maintenance) or 
disruptive (illicit taking of water and breakages of structures). 
(Vol. 1, p 40) 


Then under the heading “Design,” the Bank continued: 


Most design problems stem from inadequate data and unrealis- 
tic assumptions about water availability and irrigation effi- 
ciency. More complete basic data on hydrology, rainfall, soil 
characteristics and cropping patterns are needed... . 

The above practices substantially explain why many surface 
irrigation schemes cannot perform as hoped for. Design defi- 
ciencies are also partly behind the “gap” noted in some govern- 
ment commentaries between assumed created irrigation poten- 


*? An environmental assessment is to be completed before appraisal of the Canal II project. 
However, much of the design is fixed, dictated by the construction of the first stage to the Mahi 
River. Construction of the second stage has already begun—we visited the site of the work on the 
Saurashtra Branch canal. This begs the question of how the findings of an environmental 
assessment will be incorporated into project planning and design. It suggests that ameliorative 
measures, once again, will be limited to reactive, after-the-fact mitigation. 
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tial and actual irrigated area. Many schemes cannot deliver wa- 
ter in the amount as planned, and for these situations the com- 
mand area targeted for coverage should be reduced to cater to 
these realities. (Vol. 1, p 40) 
Under the subheading “Environmental Issues and Trends,” the Bank’s /rriga- 


tion Sector Review adds: 


The environmental and resettlement impacts of irrigation are 
widely debated, but due to political perspectives, and lack of 
data, discussion has often polarized. A balanced yet more opera- 
tionally responsive approach to environmental and resettlement 
needs is required. (Vol. 1, p 44) 


Some good work has been done on specific topi¢s in the first part of the 
command area of the Sardar Sarovar Projects. It does not, however, come to- 
gether to meet the requirements of a good environmental assessment. Without 
data and without an assessment, mitigative measures, however well inten- 
tioned, cannot be relied on to work effectively and efficiently. Our review of the 
command area-has raised more questions than it has answered. But, in the 
end, what we have learned points to the likelihood that far from being a “break 
with past approaches to the planning, design, construction and operation of ir- 
rigation projects in India,”?* the Sardar Sarovar Projects are likely to perpetu- 
ate many of the features that the Bank has documented as diminishing the per- 
formance of the agricultural sector in India in the past. 


23 Staff Appraisal Report, Supplementary Data Volume, Part I, p 24. 


Migrant workers in front of their living quarters at Sardar Sarovar dam site. 
Ten thousand workers are employed on construction of the dam. Twelve thou- 
sand more are working on the canal. 


Chapter 15 
HEALTH 


THE public health risks associated with large-scale hydroelectric and irrigation 
developments are well known. By the time of the World Bank’s appraisal of 
Sardar Sarovar Projects, the dangers of water-borne diseases were well docu- 
mented, and epidemic levels of malaria, schistosomiasis, and other water- 
related diseases had been experienced in a number of Bank-assisted projects. 
The issue was raised in India as early as 1938; a discussion of “engineer-made 
malaria” observed: 


improper siting and housing; indiscriminate aggregation of 
labourers; uncontrolled jungle clearing; excavation such as bor- 
row pits, brickfields and quarry pits; obstruction of natural 
drainage by road, railway and canal embankments, with cul- 
verts too few and too high; impounding of water without regard 
to leakages, seepages and raised water-table levels; irrigation 


without drainage.' 


Under these conditions, the vectors for malaria proliferate, while at the same 
time new species are added to the region. N. L. Kalra, in his 1992 report to the 
World Bank, characterized this combination of circumstances as an encounter 
between the “ignition wire” of construction-related stagnant water and the 
“gunpowder” of immigrant labor. This creates “an explosion of malaria.”” 
The institutional framework for addressing these health risks was well es- 


1 P. F. Russell, “Malaria Due to Defective and Untidy Irrigation. A Preliminary Discussion,” 


Journal of the Malaria Institute of India, Vol. 1, December 4, 1938. 
2N. L. Kalra, “Status Report on Malaria and Other Health-Related Aspects of the [SSP] 


Projects, and Recommendations Regarding Short-Term and Long-Term Remedial Measures,” 


January 1992, p 8. 
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tablished in India before the credit and loan agreements for Sardar Sarovar 
were signed in 1985. India’s 1980 Ministry of Irrigation Guidelines include pub- 
lic health aspects of projects. These are similar to the “Health Effects” section 
of the Ministry of Environment and Forests’ guidelines, first published in 1978 
and updated in 1985 and 1989. The same issues are covered under the 
“Health” heading of the 1986 guidelines produced by the Central Board of Ir- 
rigation and Power. 

The first substantial consideration of public health hazards related to Sar- 
dar Sarovar was a 1983 study on the project ecology by the M. S. University of 
Baroda. It dealt with the range of problems arising from the vector-harboring 
characteristic of aquatic weeds that proliferate in irrigation systems, through 
to contamination of water by human waste. The health benefits of a reliable 
water supply were also reported.” 

The Bank’s 1985 Staff Appraisal Report identified malaria, schistosomiasis, 
and filaria as the three principal diseases that could jeopardize public health 
as a result of construction of the Sardar Sarovar Projects. Malaria was de- 
scribed as “of a generally low level” over the region, schistosomiasis as 
“thought to have potential,” and filaria as “reported close to the dam site” 
(p 29). The report said that “a specific action plan” would be required. 

In the 1985 project agreements, the Bank required that each state: 


within its State boundaries, take all such measures as shall be 
considered necessary to minimize the risk of malaria, filaria, 
schistosomiasis, and other water-related diseases that may re- 
sult from the implementation of the Project. 


In 1985, two studies on schistusomiasis were carried out by India’s Na- 
tional Institute on Communicable Diseases. This was followed by an investi- 
gation by a team that included the World Bank and which was led by the chief 
of the schistosomiasis division of the World Health Organization. The conclu- 
sion reached by all three studies was that the disease posed no threat in the 
area of the Projects. 

In February 1986 the Narmada Planning Group in Gujarat prepared its 
Work Plan for Environmental Effects. Public health was covered under two head- 
ings: the surveillance and control of water-related and communicable diseases, 
and the surveillance and control of malaria. It did not include schemes for 


3 
For a more recent discussion of this see Steven A. Esrey and Jean-Pierre Habicht, 
“Epidemiologic evidence for health benefits from improved water and sanitation in developthe 


countries,” Epidemiologic Review, Vol. 8, 1986, p 117-28. See also the Bank’s Staff Appraisal Report, 
Supplementary Data Volume, Part I, p 54. 
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monitoring health in the area of the Projects but stated that “it is already in- 
cluded in the Seventh Plan of the State Government” (p 4). It then noted that 
the health statistics are only provided on a statewide basis, not by region, 
which does’ not help in proper planning, effective monitoring, or management. 
An alternative strategy that would help was not provided. 

In 1987 India’s environmental clearance required, as one of eight studies, 
“complete details” on health aspects of the Sardar Sarovar Projects. These 
were to be available by 1989 for assessment by the Department of Environ- 
ment. The 1988 clearance by India’s Planning Commission reaffirmed the 
conditions attached to the environmental clearance. 

A consultant’s report prepared for the Bank in 1988 reviewed the public 
health aspects of Sardar Sarovar.* It mentioned that the Narmada Planning 
Group had made no progress on the actions proposed in its 1986 Work Plan, 
and that the August 1988 Bank mission was unable to get information on these 
plans. For the three diseases that carry greatest risk—malaria, schistosomiasis, 
and filaria—the 1988 report explained that they “are being studied because 
they have the potential to increase as a result of the project” (p 162). It warned 
that malaria presents a serious threat as a result of a possible proliferation of 
the anopheline mosquito “in the reservoir, the large draw down strip, and the 
canals and drains” (p 162). It stated that “preventive measures must be uti- 
lized to keep the mosquitoes in check” (p 162). The report noted that both 
schistosomiasis and filaria are not present in any numbers in regions near the 
reservoir. However, it cautioned that these dangers are not to be underesti- 
mated, and, citing a 1985 Aide-Memoire of the Bank,” stated that the potential 
for schistosomiasis to develop in the project areas “must be viewed very seri- 
ously” (p 165). It went on to say that if schistosomiasis were to get a foothold 
“all of the Gujarat and Madhya Pradesh populations would either have to 
avoid exposure to the reservoirs and irrigation water for all time, which is 
practically impossible to accomplish, or most of the people in the areas would 
be subject to schistosomiasis from childhood onward” (p 166). The 1988 re- 
port urged that public health plans be prepared to deal with all the disease 
risks “both during implementation and later during operations” (p 168). 

It is to be recalled that in 1988, when these recommendations were being 
reiterated (they were first made in 1985 and 1987), construction of Sardar 
Sarovar was already well under way. Infrastructural development at Kevadia 
was extensive (indeed, had been in progress since 1961), major works had 


+ D. W. Levenhagen, “Overview of Environmental Impact, Sardar Sarovar and Narmada Sagar 


Projects, Narmada River Basin, India,” April 1988. . 3 
5R. Goodland, “M. P. Narmada Hydro and Irrigation Project, Environmental Effects,” January 


1985. 
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been started on the rock-filled dykes, and work on the main canal was pro- 
gressing. Villages were being affected by creation of pools of stagnant water. 
Thousands of workers from all over India were being assembled at the dam 
site. Yet measures to deal with the health risks appear to have barely reached 
beyond the level of recommendations that studies be done and mitigative mea- 
sures designed. 

The December 1991 status report issued by the Ministry of Environment 
and Forests stated that all three states had submitted their initial plans on 
health but both Maharashtra and Madhya Pradesh had been asked to revise 
their plans. Madhya Pradesh had submitted its revised plan; Maharashtra’s 
final plan was awaited. The agenda notes for the February 1992 meeting of the 
Narmada Control Authority’s Environment Sub-Group recorded that: 


the action plan submitted by the State Governments should in- 
clude the present health status of the people living in the sub- 
mergence area. Besides, the plan should not include only what- 
ever normal health infrastructure the State Government was 
anyway to provide but also extra amount for special provisions 
arising from implementation of the project like extra equipment, 
more funds for baseline data build up etc. comp [Government of 
Madhya Pradesh], coc [Government of Gujarat] and GoM 
[Government of Maharashtra] are to report the steps taken to 
include the above in their action plans. (p 8) 


The agenda notes went on to report that baseline data on health had twice 
been requested but were still awaited from the Government of Gujarat, that 
Maharashtra’s draft health plan had been forwarded to the Ministry of Envi- 
ronment and Forests, and that its final plan was still awaited. 

In February 1992, the Bank forwarded to the Nigam a copy of the field re- 
port of the January mission which reviewed the engineering, malaria control, 
and financial aspects of the Sardar Sarovar Projects. Attached to the field re- 
port was a report on malaria and other health-related aspects of Sardar 
Sarovar Projects. The findings of this report by N. L. Kalra were presented in 
the executive summary: 

e the Projects have been planned, designed, and executed without incorpora- 
tion of health safeguards; 

e the vector control measures have “become blunt because of injudicious use” 
and the killer variety of malaria has shown resistance to chloroquine; 

e the project area and villages in its vicinity have a high level of malaria with 
the killer type (P falciparum) exceeding 30 per cent; and 

e deaths from malaria have been reported since 1990. 


HEALTH 327 


The report states that with the onset of peak construction, the rate of fever 
increased two and a half times, malaria increased by six times, and incidence 
of F. falciparum also increased by two and a half fold. The occurrence of the dis- 
ease at the Sardar Sarovar dam and the adjacent villages was nearly double 
that of the other villages served by the health center in that area. Two deaths 
due to malaria were recorded in 1990, three in 1991. Kalra said that “there 
was a total collapse of the vector control measures” (p 7). The indoor vector 
density was over ten times the level considered to be risky. 

The Kalra report addressed the engineering aspects of the Sardar Sarovar 
Projects and considered the malaria-inducing features. Kalra acknowledged 
the benefits of controlled releases for irrigation and the benefits of lining the 
canals, but he highlights some disturbing findings. 

e Construction of the rock-filled dykes was carried out in violation of estab- 
lished principles of malarial control. As a result, the dykes have “created tre- 
mendous potential” (p 8) for increase in malarial mosquito populations. 
Kalra notes: “These ponds could be designated as death traps for ma- 
laria. . . .” There is also a likelihood that they will lead to a high incidence of 
Japanese encephalitis in the coming 15 to 20 years. (p 8). 

e Construction of the canal has been carried out without regard to increase of 
malarial risks. Drainage works have been done in such a way as to create 
stagnant ponds. Borrowing of earth from village tanks has “amounted to tak- 
ing malaria to the doorsteps of villagers” (p 8). 

e The water storage and delivery systems for domestic users at Kevadia Col- 
ony have been built in such a way as to “offer ideal breeding sites” for malar- 
ial mosquitos in household premises (p 8). 

The Kalra report also identifies some of the malarial risks that will arise 
with future construction at Sardar Sarovar. The periphery of the reservoir will 
increase humidity to distances of three to five kilometers, which in turn in- 
creases the lifespan of mosquitos and facilitates a longer transmission period 
for malaria (p 7). Also, construction of the Garudeshwar Weir, downstream of 
the Sardar Sarovar dam site itself, will create sluggish water and swamps 
“ideal for mosquito breeding” (p 8). 

In the Bank’s January 1992 mission report (dated February 21, 1992), to 
which Kalra’s findings were appended, the checklist rating of project execu- 
tion lists “Health/Malaria Control” as “major problems but being adequately 
addressed.” In the Status of Covenants section, the Bank listed as “not yet 
due” the condition in the agreements requiring the three states to take mea- 
sures to minimize the risk of water-related diseases. It then noted that “no 
measures have been planned so far. Nigam/coc need to examine and prepare 
a comprehensive scheme to tackle malaria and other water-borne diseases as a 


: ° 33 
priority. 
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In the Sardar Sarovar Projects there is no indication that India’s Ministry 
of Health has had any input regarding health aspects of the Projects. Indeed, 
apart from the 1985 studies on schistosomiasis carried out by the National In- 
stitute on Communicable Diseases, there appears to have been no involvement 
of the national or state apparatus that is responsible for managing health care. 

Against this background of Bank requirements, consultants’ warnings, and 
now Kalra’s findings, the fact that construction at Sardar Sarovar has not in- 
cluded comprehensive preventive measures for malaria and other water- 
related diseases is alarming. 

The absence of preventive measures in Sardar Sarovar Projects becomes 
even less acceptable if we look at a century of well-known historical examples 
where large development projects in tropical countries have time and again 
been directly instrumental in spreading disease. One of the best-documented 
cases is Egypt’s Aswan Dam, completed in 1969, where there wasa forty-fold 
increase in the incidence of schistosomiasis. In India, malaria is now endemic 
in Punjab, Haryana, and the Raichmur district of Karnataka as a result of 
river basin development projects. Due to the Upper Krishna Irrigation Project 
the incidence of malaria in Karnataka soared by a factor of over 250. Serious 
malaria problems have also afflicted recent irrigation projects in Bihar and Sri 
Lanka.® In 1975, Man-Made Lakes and Human Health’ offered several examples of 
international case histories to argue the need for early planning of health care 
in water resource development projects. The World Health Organization’s 
1974 manual entitled “Manual on Personal and Community Protection 
Against Malaria”? warned of the need for early planning. 


At the earliest stage of a major development project, the Minis- 
try of Health should be involved in the planning in order that 
health hazards of such a project can be properly assessed... . At 
any rate, when the plan of operations is being drafted, the plan 
for health protection, particularly the part dealing with protec- 
tion against malaria, should constitute a special chapter in the 
overall project. 


We cannot explain the discrepancy in the public health aspects of the Sar- 
dar Sarovar Projects between what is known and required by both the Bank 
and India on the one hand, and what is not being done on the other. ‘There has 


© Ruwani Jayewardene, The Impact of Malaria on New Settlements in the Mahaweli Development Project, 
Sri Lanka, Ph.D. Dissertation, University of Connecticut, USA. 

7 N. F. Stanley and M. P. Alpers, eds., Man-Made Lakes and Human Health, Academic Press, 1975. 

8 Offset Publication No. 10, 1974. 
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been a sharp increase in malaria-induced fever and related illness. The situa- 
tion is at its worst near the Projects. People have died. Yet the Bank’s status 
reports simply say that the preventive measures required by the formal agree- 
ment seven years ago are “not yet due.” This is entirely at odds with the 
Bank’s own policy requirements. 

The Bank and the state governments have failed to address the issue of 
public health adequately. Early planning is critical. Poor engineering design 
may be difficult or impossible to correct after construction has begun. Once 
vectors of disease transmission have been introduced to an area, it is costly to 
eradicate them, and may prove impossible. The diseases in quéstion can 
quickly reach epidemic proportions, spreading throughout a region and infect- 
ing all sectors of the population. It is already too late in the case of Sardar 
Sarovar to prevent some of these consequences. Construction is under way; the 
malarial mosquito vectors are already present. Action is required now to put 
in place an effective health care program that takes into account the impact on 
the surrounding local populations, the spread of disease, and the long-term 
costs of ill health on the region as a whole. Omitting the prevention of disease 
from the assessment and implementation of projects is a perilous oversight. 


Tribal women in Madhya Pradesh head-loading firewood for sale in local 


markets and towns. To reach markets many women carry wood for 25 kilo- 
meters. 


— ee eee 


Chapter 16 
A BASIN-WIDE APPROACH 


Tue Bank and India both agree that the river basin is the basic unit for re- 
source planning. For example, a river basin is the study area recognized in the 
Bank’s 1986 environmental policy and was highlighted in its 1991 Jndia Irriga- 
tion Sector Review: “Consideration should be increasingly given to a whole basin 
or sub basin approach to agricultural development” (Vol. 1, p 23). In India, 
the Ministry of Irrigation’s 1980 Guidelines for Preparation of Detailed Project Re- 
port of Irrigation and Multipurpose Projects lists river basin plans at the top of its 
checklist of issues to be addressed (p 23). And India’s 1987 National Water 
Policy states: 


Resource planning in the case of water has to be done for a hy- 
drological unit such as a drainage basin as a whole, or a sub ba- 
sin. All individual development projects and proposals should 
be formulated by the States, and considered. within the frame- 
work of such an overall plan for a basin or sub basin, so that the 
best possible combination of options can be made.’ 


As we noted in Chapter 11, this basin-wide approach was taken from 1969 
to 1979 by the Narmada Water Disputes Tribunal in its investigation of pro- 
jects in the Narmada valley. It was the approach taken by India in 1987 when 
it gave conditional environmental clearance to the Sardar Sarovar Projects 


and Narmada Sagar Projects together. 
A river is the lifeblood running through an ecosystem. It cannot easily be 


' Ministry of Water Resources, National Water Policy, September 1987. 
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sliced into administrative packages. Before properly dealing with individual 
parts, the natural relationships between the elements, a sense of the system as 
a whole, must be established. In 1985, when the Bank approved the Sardar 
Sarovar Projects, it did so without first examining the environmental and so- 
cial implications for the Narmada River valley. And this is the approach the 
Bank appears to suggest again for the Narmada Sagar Projects. As recently as 
March 14, 1990, a Bank Office Memorandum dealing with these projects pro- 
posed ways “to package them into several projects and/or time slices.” This is 
being considered despite the hard lessons of Sardar Sarovar. It is not some- 
thing that can be addressed by the Bank’s proposed “free-standing Basin De- 
velopment Project.” Indeed, as we discuss below, this proposed project sug- 
gests that very little has been learned from the experience of Sardar Sarovar 
over the last decade. 


LEARNING FROM EXPERIENCE 


In a submission for the record to a Committee of the United States Congress in 
1987, a professor at the Yale School of Forestry and a consultant to the United 
States Agency for International Development commented on the environmen- 


tal aspects of the Bank’s 1985 Staff Appraisal Report for Sardar Sarovar.” 


It is my opinion, that the impact assessment ought to better re- 
flect the massive, long-term nature of this project (really over 30 
dams and reservoirs and 400 minor structures such as canals to 
be constructed over 20 years). Two activities seem to be re- 
quired: 

e An analysis of the cumulative effects of complete build-out. 
The Sardar Sarovar must be assessed contextually as it will in- 
teract with all other structures, impacts, translocations, etc. 

e A river basin-wide systems analysis should precede impact 
evaluation. 


In Chapter 10 we described the difficulty the Bank faced in getting the 
“comprehensive environmental framework (stipulated as a ‘workplan’ in thé 


? The submission by Steve Berwick was appended to the testimony of Bruce Rich, appearing on 
behalf of the Environmental Defense Fund, Nationa! Wildlife Federation, Natural Resource 
Defense Council, and Environmental Policy Institute, before the House Subcommittee on 
International Development Institutions and Finance of the Committee on Banking, Finance, and 


Urban Affairs, April 8, 1987. 
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Project Agreement)” prepared and institutionalized. A memorandum of un- 
derstanding between the Bank and India was used in December 1988 to reiter- 
ate “the urgency of formulating and implementing an environmental impact 
program” which included the framework. Earlier that year, the Bank had been 
instrumental in trying to get Support for this program. The Bank’s environ- 
mental review mission had made recommendations calling “for the immediate 
establishment of a comprehensive environmental management framework 
within both projects.”* The Bank drafted terms of reference for the preparation 
of this framework. And it sought additional assistance: 


For the longer term a basin-wide environmental master plan 
needs to be established. Both the Sardar Sarovar and Narmada 
Sagar Projects are likely to generate numerous development ac- 
tivities throughout the Narmada River Basin. cpa [Canadian 
International Development Agency] and usaiw [United States 
Agency for International Development] have expressed interest 
in co-financing a basin-wide planning exercise and the Bank 
should urge the Gor [Government of India] to adopt it to help 
impose rational development on areas subject to ever-increasing 
population pressures and mounting conflicts. (Memorandum, 


November 23, 1988) 


The Bank had taken the initiative to involve both the Canadian International 
Development Agency and the United States Agency for International Devel- 
opment. However, the Bank’s mission report noted: 


A cIDA mission in Delhi at the time of the mission warned of po- 
tential difficulties over a Canadian Federal law requiring an EIA 
[Environment Impact Assessment] for large-scale projects 
funded by the Canadian Government—to date, no E1A has been 
conducted for either project. (October 1988, p 9) 


In May 1989, the Bank’s mission report stated: 
CIDA informed the mission that it is no longer interested in fi- 


nancing a basin-wide environmental master plan. The project 
. . . 4 
was considered “too contentious and too risky. 


3 Office Memorandum, October 12, 1988, p 1. i 
* Supervisory Mission (Environmental Aspects), April 22 to May 3, 1989, p 1. 
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In July 1988, the United States Agency for International Development had 
written a memo to the Bank asking about river basin planning: 


The Narmada river basin is one of the last major undeveloped 
rivers in India. A total of 30 major dams have been planned for 
the river basin. If each project is appraised as a separate project, 
how does the Bank intend to.assess the environmental impact of 


the system as a whole? 


Could alternative sites or dam heights result in fewer adverse 
environmental impacts and have such alternatives been consid- 
ered? (Memorandum, June 7, 1988) 


The Bank files show that India’s Ministry of Environment and Forests was 
also concerned “about the confusion and absence of an integrated approach in 
resolving potential environmental problems.”” The Ministry set up an Envi- 
ronment Cell to monitor both the Narmada Sagar and Sardar Sarovar Pro- 
jects. The Bank’s mission report said: 


It was essential to encourage the integrated development of the 
Narmada Valley Basin as a whole and not just monitor the im- 
plementation of the two projects. This concept was endorsed by 
the Chief Ministers and the State Administrators when the pro- 
ject was discussed and decided by the Prime Minister in April 


1987. (p 9) 
In its recommendations, the same mission report said: 


For the longer-term a basin-wide environmental master plan 
needs to be established. The Narmada Sagar and Sardar 
Sarovar projects are to be accompanied by numerous develop- 
ment activities throughout the Narmada River Basin. Thus, to 
avoid conflicts over water and other natural resources, environ- 
mental data will need to be more fully integrated into the plan- 
ning and management process and used in conjunction with 
economic and other criteria in ensuring sound development. As 
far as possible, future development decisions must be based on 
land capability and an awareness of the potential adverse envi- 


° Environmental review mission of August 16 to September 7, 1988, p 1. 
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ronmental and socio-cultural costs and not simply on minimiz- 
ing development costs. 

Broadly speaking, the above approach suggests a number of 
critical functions or “outputs” of the development process 
which have been traditionally insensitive to environmental con- 
cerns and yet hold the greatest promise for successful integra- 
tion: data collection, collation and analysis; development and 
evaluation of plan alternatives; formulation of a preferred strat- 
egy and plans of action; and management and monitoring of the 
integrated environmental master plan. 

If proper integration is achieved, the resulting development 
decisions should be more sensitive to the biophysical and socio- 
economic dimensions of the areas to be developed and the 
neighboring areas. (p 12) 


All of the above material indicates that for at least the last four years the 
Bank has understood the need, and has been an advocate for a basin-wide ap- 
proach to the environmental issues of the Narmada. But it is an approach that 
is not reflected in the Basin Development Project as it is now being proposed. 


PROPOSED BASIN DEVELOPMENT PROJECT 


In November 1991, the Bank provided our review with an Aide-Memoire and 
a Final Executive Project Summary of a proposed Narmada Basin Develop- 
ment Project. Copies of the draft Staff Appraisal Report and Project Imple- 
mentation Volume delivered to us in April 1992.° This project is relevant to 
our Terms of Reference because it seeks to address, at least in part, resettle- 
ment and rehabilitation and environmental issues related to the Sardar Saro- 
var Projects. The draft Staff Appraisal Report says, “The linkages between the 
project and the Sardar Sarovar Dam Project are substantial” (emphasis in 
original, p 3). 

This proposed project, entailing a Bank credit of $90 million, has six parts 
with budget allocations as follows: catchment area treatment (24%), afforesta- 
tion (25%), fisheries development in the Sardar Sarovar reservoir (6%), vil- 
lage development (36%), wildlife sanctuaries (5%), and basin-wide environ- 
mental management studies (4%). A seventh part, training, is to be included 
in the sub-components. The draft Staff Appraisal Report says: 


ê Staff Appraisal Report, India, Narmada Basin Development Project, March 23, 1992. Project 
Implementation Volume, /ndia, Narmada Basin Development Project, March 23, 1992. 
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This project breaks new ground both as the first basin-focused 
project undertaken by the Bank and as the first project with a 
broad focus on environmental sustainability issues covering a 
number of sub-sectors within the on-going irrigation, power and 
municipal and industrial water development through the Sardar 
Sarovar Dam and Power Project. . . and the Water Delivery and 
Drainage Project..., it will constitute a comprehensive pro- 
gram to tackle the growth and sustainability needs of the basin. 


(p 3) 


The Report adds that a main objective of the project is: 


_.¢to introduce a more participatory development approach, 
particularly with respect to watershed and forestry develop- 
ment, resettlement and environment and human settlement 
conflict resolution. (p 4) 


However, there are fundamental problems with this proposed project. Most 
of these have the same roots as those that have already arisen on the Sardar 
Sarovar Projects. And as with Sardar Sarovar, almost all are well documented 
in the Bank’s files but are not reflected in the Staff Appraisal Report. Some ex- 
amples illustrate our concerns. . 

First among these is the origin of the project. From the Bank’s files and in- 
terviews in Washington and India, we have learned that the Basin Develop- 
ment Project began, in 1989, as a stand-alone resettlement and rehabilitation 
project. The intention within the Bank was to establish a resettlement-oriented 
loan in order to ensure a more independent and effective resettlement and re- 
habilitation process, a measure that has been repeatedly urged by officers 
within the Bank since 1988. This idea was then expanded to include environ- 
mental and basin-wide issues. When the expanded plan was taken to India, 
however, it met with resistance, notably from the Government of Madhya Pra- 
desh. Objections were raised to its resettlement component.’ In due course, 
these objections led the Bank to redefine the project, and the resettlement com- 
ponent was dropped. No resettlement specialist was included in the pre-ap- 
praisal or appraisal missions of the project—despite the fact that it was already 
known to be located in a socially sensitive area and to raise questions about the 


7 An official of the Bank’s India Country Department reported agreement with Madhya Pradesh, 
on July 13, 1990, that the resettlement component be dropped. At this point the social scientist 
who had been working on the resettlement aspects of the plan was instructed to work on fisheries. 
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possible relocation of a large number of tribal villagers. It was said that the 
Shoolpaneshwar Wildlife Sanctuary component alone “may require the reset- 
tlement of scores of villages, which. . . is disingenuously described as ‘volun- 
tary resettlement.” The project became primarily an environmental plan 
with strong focus on afforestation and catchment area treatment. The resettle- 
ment and rehabilitation component became “village development,” with most 
of the funds provided for infrastructure in areas affected by Sardar Sarovar. 

The project is not “basin development” within the common meaning of 
that phrase. It covers an area that is a small fraction of the Narmada River Ba- 
sin. It is difficult for us to understand how it can be labelled as “the first proj- 
ect with a broad focus on environmentally sustainable issues,” when it avoids 
addressing the most difficult environmental issue pending in the basin—the 
Narmada Sagar Projects. When the Basin Project was being developed in 
early 1990, the Sardar Sarovar environmental mission (January 4, 1990) was 
reporting on “the urgent need for a comprehensive environmental framework 
(stipulated as a ‘workplan’ in the Project Agreement),” overdue since the end 
of 1985. The continued absence of the framework was described as posing 
“major problems ...in coordinating and monitoring the implementation of 
environmental studies and integrating the work of the concerned states.” This 
has not been resolved. It will not be resolved by the proposed Basin Project. 
And the January 1990 mission noted that: 


... the Bank would need to undertake a regional environmental 
assessment for Narmada Sagar and that the formulation of the 
framework is critical to the success of this activity. 


The major beneficiary state under the proposed Basin Development Project 
is Madhya Pradesh, and throughout the Bank’s files it is clear that the state 
sees the project as a bridge to the “reopening with the international commu- 
nity the issue of financing of the Narmada Sagar project” (February 23, 1990). 
The Chief Minister of Madhya Pradesh “indicated that while the Basin proj- 
ect would be helpful, he personally was more interested in Narmada Sagar” 
(May 1990). The same Back-to-Office Report says that key officials in Gujarat 
“were less interested in the Basin project than in accelerating work on the ssp 
[Sardar Sarovar Projects].” In March 1991 it was noted that earlier missions 
had not elicited any definite proposals from Maharashtra, and “The Bank did 
not push Maharashtra participation strongly since it seemed likely that [proj- 
ect] components would be small.”? At the time of the August to October 1991 


8 See Office Memorandum, November 18, 1991. 
9 Mide-Memoire, Appraisal Mission, February-March 1991. 
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mission and a January 1992 mission, Bank memoranda show that Madhya 
Pradesh did not want the resettlement and rehabilitation part of the project 
“unless it covers NsP [Narmada Sagar Projects].” 

These rather obvious “linkages” to the Narmada Sagar Projects were also 
described to us in November 1991 by Bank staff, particularly as they related to 
building the institutional capacity in India (the Narmada Control Authority) 
to “open up” Narmada Sagar. This bridging function of the proposed project 
between Sardar Sarovar and Narmada Sagar is not described in the Staff Ap- 
praisal Report despite its being a main consequence of the Basin Project and 
an openly acknowledged objective of key officials in India. The social and en- 
vironmental impacts of Narmada Sagar have not been assessed, but they are 
widely acknowledged to be significant; probably much greater than those of 
Sardar Sarovar. i 

The proposed Basin Development Project is founded, to a large extent, on 
the principle of “participatory development.” For example, both the catch- 
ment area treatment and the afforestation parts of the project (representing 49 
per cent of the expenditure) and some parts of the village development compo- 
nent (36 per cent of the expenditure) depend on successful local participation. 
The plan has been put forward without any consultation with the villagers 
who are to contribute, and there is no precedent for village participation in 
Madhya Pradesh. No demonstration projects have been required to verify the 
feasibility of the approach. And the hostile attitudes within the administrative 
system and the villages, generated by their experience of Sardar Sarovar, have 
been overlooked. The situation has reached such an impasse that neither Bank 
nor government officials have been able to visit many of the villages of the area 
for well over a year. 

The proposed project seeks to “break new ground” and may do so, in part, 
because of 18 agreements and ässurances related to the environmental and re- 
settlement and rehabilitation components. But the last seven years of flawed 
and deficient compliance with similar kinds of agreements and assurances for 
the Sardar Sarovar Projects are not discussed. Is there not some need now of 
proof of performance? Many of the agencies to be involved are those working 
with Sardar Sarovar, agencies that the Bank itself has noted have been inca- 
pable of coordinating environmental work. 

Some of the individual components of the proposed project appear to re- 
spond in part to the concerns we have raised in our review. This applies to the 
catchment area treatment, afforestation, fisheries (particularly in the estuary), 
and environmental studies including water quality, basin resource inventory, 
environmental overview, and hydrological modelling. These are important. 
But basic considerations related to development context, proven processes, 
workable time frames, and realistic budgets remain vague. We are not ques- 
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tioning the need for the Bank to provide its full support to resolve outstanding 
human and environmental issues in the Basin. Some of the specific activities 
proposed are what should have been done a decade ago, and indeed in many 
cases was required by either the Bank’s 1985 Agreement or India’s 1987 envi- 
ronmental clearauges: The proposed project is simply too open-ended, and too 
uncertain in 1ts outcome to provide assurance that it will succeed in the areas 
we have identified as needing serious attention. 

The proposed Basin Development Project has not been subjected to a for- 
mal environmental impact assessment. How is this justified? Correspondence 
with the Bank in April 1992 and the draft Staff Appraisal documents indicate 
that, “The project was considered from the outset an environmental project,” 
which is true only if it is understood that resettlement and rehabilitation are 
environmental. We are told that “each component was subject to careful scru- 
tiny during preparation,” but we have not found documents that provide con- 
fidence that the emerging basin development issues have been considered. 

This proposed project is the Bank’s “first basin-focused project” in India. 
It is addressing “environmental sustainability issues covering a number of 
sub-sectors within agriculture.” But what is the context? Does it address the 
most important environmental issues in the basin? How will they interact? 
How are cumulative effects to be addressed? Would similar investments in 
other areas yield a greater ecological return? Is the investment in any one area 
enough (or too much) to achieve the desired goal? What are the ecological 
risks (only administrative and, to a lesser degree, financial risks are raised in 
the Staff Appraisal Report)? What are the secondary effects? What are the hu- 
man, including resettlement, implications of the project? What consultation 
has taken place with the people who could be affected? 

Our point is this. A $90 million investment, simply labelled as environmen- 
tal, does not mean that it is inherently beneficial or appropriate. Nor does it 
mean that it will deal with real issues effectively and efficiently. Individual 
environmentally-oriented projects do not substitute for an environmental im- 
pact assessment. Much closer scrutiny is necessary. An example from our re- 
view of the Sardar Sarovar Projects and included in the proposed Basin Devel- 
opment Project, the Shoolpaneshwar Wildlife Sanctuary, illustrates the point. 


SHOOLPANESHWAR WILDLIFE SANCTUARY 


The loss of flora and fauna to submergence by the Sardar Sarovar reservoir 
has stimulated a search for ways in which to replenish the populations in 
neighboring areas. One solution that is favored by the Indian states and the 
Bank is to expand existing wildlife sanctuaries and reserves, of which Shool- 
paneshwar is one. This proposition poses fundamental questions in which the 
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environmental and human issues are inextricably entwined. 
The Bank’s January 1990 supervisory mission report demonstrates the 
project context for protected area initiatives: 


The Secretary, Environment and Rehabilitation, Nigam, agreed 
that opportunities should be taken to expand existing sanctuar- 
ies and reserves in the command area and Kachchh to compen- 
sate for habitat loss (including biodiversity loss) by inundation. 
This would help offset the limited compensation likely to be de- 
rived from forestry plantations e.g. none of the 20 proposed tree 
species are found in the inundated area. It was also agreed that, 
where possible, the plantation should be contiguous with the ex- 
isting sanctuaries and reserves to create a habitat mosaic and 
accrue further benefits to wildlife. These initiatives are conso- 
nant with the Bank’s Wildlands policies, particularly regarding 
the compensation for loss of biological resources. 


The core area of what is now called the Shoolpaneshwar Wildlife Sanctuary 
was created in 1972 under Gujarat’s Wildlife Protection Act as the 1,500 hect- 
are Dumkhal Sloth Bear Sanctuary. It straddles an area adjacent to the Sardar 
Sarovar dam on the south side of the Narmada River. In 1983, as a result of 
their environmental studies, the M. S. University of Baroda recommended 
that this Sanctuary be extended to the edge of the proposed Sardar Sarovar 
reservoir. In 1987 the size of the sanctuary was increased to 44,804 hectares 
and the name was changed to Shoolpaneshwar. In 1989 it was proposed to ex- 
tend it to cover a total of 60,765 hectares. The notification declaring this exten- 
sion has been issued. The biological value of these expansions, the priority 
with respect to other conservation areas in Gujarat, and the implications for 
people living within the affected area have become the subject of considerable 
controversy. 

Creation or expansion of a sanctuary has, as its primary objective, the pro- 
tection of natural habitat. The economic lives of villagers are widely seen, by 
forestry officials and others, as inimical to this habitat. According to this view, 
people and nature are pitted against one another. Biodiversity can be achieved 
and maintained only if human activities are restricted. If this view prevails, 
then enlargement of the Shoolpaneshwar Wildlife Sanctuary means that the 
people’s rights to use the resources around them will be curtailed. 

Views about this Sanctuary are based on fundamental conflicts that need to 
be resolved. Most of these have little to do with the debate about the dam per 
se. Groups like oxfam and Arch Vahini, both of which support the Sardar 
Sarovar Projects, told us that they are critical of plans for the Sanctuary. A 
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great deal of their concern has to do with the attitude of the Forest Department 
and the likely fate of the people who make the Sanctuary area their home. But 
the current motivation to expand the Sanctuary is to compensate for the loss of 
wildlife and wildlife habitat caused by the Sardar Sarovar Projects. One issue, 
therefore, is the biological value of this area. 

We visited the Sanctuary area with government and university specialists 
and with non-government organizations, and we talked to the people in the 
villages in and around the area. We also solicited expert advice. We concluded 
that many parts of the Sanctuary have high biological value. It includes some 
of the best preserved pieces of moist deciduous forest in western India. Floral 
diversity is high. The Sanctuary has little in the way of large animals apart 
from a few dozen sloth bears, but it does contain some interesting and unusual 
birds, including birds of prey. Because there is not much wildlife in the sub- - 
mergence area of the Sardar Sarovar Projects either, the protection offered by 
the Sanctuary probably constitutes fair compensation for the wildlife habitat 
lost. 

However, it does not follow automatically from this that the Sanctuary 
should be enlarged or that current activities of the local people should be cur- 
tailed. Much of the best preserved vegetation is on inaccessible steep hillsides, 
not suitable for agriculture and difficult of access even for harvesting of forest 
produce. In fact, if protection of biodiversity were the only concern, the cur- 
rent boundaries are probably larger than necessary. Expansion is therefore not 
necessary on biological and environmental! grounds. 

People and their use of the flora and fauna are alsg part of the ecosystem. 
There are many management options. Achieving a lasting and workable bal- 
ance in the management of this ecosystem can only be achieved through coop- 
eration and commitment to common goals. 

The forest that exists today is the product of natural and human activities 

over hundreds, perhaps thousands of years. At the present time the 60,765 
hectares of the proposed expanded Sanctuary contain approximately go vil- 
lages. The population of these villages totals between 30,000 and 40,000, all of 
whom are tribals and for all of whom the forest is a major component of their 
economy. Some of the villages in the Sanctuary are known as “forest villages,” 
which means that they come under the jurisdiction of the Forest Department 
and all the lands used by villagers are, technically speaking, encroachments.'° 
In the remaining villages, a significant proportion of land is also encroached. 
All these villages also depend heavily on the surrounding forest for grazing 


10 Detailed data provided by Arch Vahini for one forest village, Dabka, which is only 2 km from the 
main road and has had a school since 1970, indicate that 54 households between them cultivate 


104 ha of encroached land. 
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cows, bullocks, buffaloes, and goats. In addition, the forest provides these vil- 
lages with firewood, building materials for their houses, and.a variety of other 
forest produce. The seasonal calendar of use of forest species prepared by vik- 
sat!! shows year-round dependence on products such as gum karaya, timru 
leaves, behaba pulp, amla, mahua flowers, and mahua seeds (doli). The head- 
loading of fuel for sale in Dediapada and other nearby towns is also an impor- 
tant economic activity. In some villages within the forest, agriculture supplies 
food for only four to five months of the year. Resident villagers support them- 
selves for the rest of the year on minor forest produce and contract work 
(mainly as laborers in nearby towns). The people of these villages depend 
upon the forest, and have done so “since time immemorial.” !? 

There are also some 50 to 6o villages which are not within the proposed 
Sanctuary, but whose inhabitants also make use of the forest. These are vil- 
lages whose grazing and gathering take them into the forest, as does their daily 
need for firewood. Some of them also have encroached lands in the proposed 
Sanctuary area. Since no surveys have been done to establish overall reliance 
on the forests of the region, there are no figures that illustrate pegple’s vulnera- 
bility to any changes in administrative arrangements that the Sanctuary could 
entail. 

When we visited Sanctuary villages, we heard people speak with intense 
feeling about their recurrent conflicts with forestry officials. They told us that 
their right to harvest in the forest had already been restricted. They said that 
they were not supposed to get wood to build their houses. They expressed fear 
even of gathering firewood. They spoke of altercations with officials, and of 
having to pay bribes to avoid criminal charges being brought against them. 

Tensions between tribal peoples and forestry officials are a commonplace of 
life in all the communities we visited. According to submissions we received, 
this hostile relationship between villagers and forest officials is institutional- 
ized, in large part because of the current forest legislation. It is against this 
background that the Sanctuary proposal must be seen. 

Reports on the proposed Sanctuary reveal the problem. The Third Interim 
Report of the Wildlife Management Study Group set up by the Nigam noted 
that: “Major management issues arise from human-animal-protected area 
conflict. Many of these conflicts are for land use and resource use. . . . To pro- 
tect them a sufficient ‘core area’ having their population has to be demarcated, 
from where human and other biotic pressure will have to be removed” (pp 14- 
15). 


'' See VIKSAT, Peoples Involvement in Wildlife Management, a Preliminary Report of the Field Study, 
September 1991, pp 27-8. 
12 See VIKSAT report, September 1991, p 6. 
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In a study prepared by the Department of Botany at the M. S. University of 
Baroda, sponsored by the Nigam, the authors note that: 


Perhaps the most waxing [sic] problem of the Shoolpaneshwar 
Sanctuary is that of human activity in and around the Sanctu- 
ary. Three of the needs of human society in this area are in di- 
rect conflict with the interests of the Sanctuary. They are the 
people’s need of land for agriculture, their need for fuel wood for 


daily consumption and their requirements of grazing areas for 
their livestock.!? 


The report noted that human population in the area is increasing at an esti- 
mated 34 per cent per decade, and along with it cattle populations are also ris- 
ing. The report observed that: “It is possible that the cattle population may 
have already crossed the carrying capacity of the area” (p 8, see also p 11). 
The report suggested an action plan that would be based on “inducing a small 
but steady movement of humans outside the Sanctuary on a voluntary basis, 
over a length of time. It is expected that in five years’ time the pressures on the 
Shoolpaneshwar Sanctuary area will be reduced; and in ten years they should 
be mostly eliminated” (p 8). 

The enticement of villagers away from the Sanctuary would be achieved by 
measures that include offering land from other areas to those who live in the 
core area of the Sanctuary, supplying free fuel and grain in exchange for 
people giving up cattle, payment of a monthly sum in exchange for cattle and 
land, training young people for jobs “with industry and other out of area posi- 
tions,” and hiring forest guards from families of the area on the condition that 
they will neither raise cattle nor practice agriculture. In discussion of the right 
bank Sardar Sarovar catchment area, the authors suggested that nothing be 
planted that could be “useful to cattle or to humans for local use in the area” 


(p 12). The point of view expressed and the plans proposed by these reports 


can only reinforce the villagers’ fears. The figures set out by the wildlife man- 
agement studies quoted here are a reason for worry. Some new initiatives are 
no doubt needed if the area is to be preserved. But whatever measures are 
adopted must be built with and for people who live there. This would entail a 


break with the past. 
The proposed expansion of the Sanctuary came under consideration when 


13 J. B. Bhatt, Eco-environmental and Wildlife Management Studies on the Sardar Sarovar Submergence Area in 
Gujarat, Interim Report—II, 1990-91. See also, Sanat A. Chavan et al., Third Interim Report, 
Wildlife Management Study Group, Sardar Sarovar Nigam Limited, August-September 1991, 


p 15- 
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the Basin Development Project was reviewed by a Bank mission in 1991. The 
Final Executive Project Summary'* observed that “The Mren component 
calls for a participatory approach to forest management” (p 3), but also re- 
ferred to Ministry of Environment and Forest guidelines ‘ ‘which call for full 
forest cover, indigenous species and no timber harvesting” (p 3). The contra- 
diction between these two objectives was pointed out. The Executive Sum- 
mary went on to focus on the conflicts to which the Shoolpaneshwar Sanctuary 
has given rise. In discussing the pros and cons of the whole Basin Develop- 
ment Project as a suitable program for Bank funding, the Summary warned 
that it carries “some risk for the Bank because of the visibility due to its links 
to the ssp [Sardar Sarovar] projects.” The recommendation was that the Bank 
should stay with the Sanctuary idea, maintaining it as an element in the Basin 
Development plan, “provided we ensure that any necessary re-adjustment of 
people within the Sanctuary for wildlife corridors/core areas etc. is minimal 
and entirely voluntary” (p 4). 

Later that year the World Bank made plain that its commitment to the 
Sanctuary proposal (or any part of the Narmada Basin Development Pro- 
gram) was conditional on there being no involuntary displacement. In a memo 
of November 13, 1991 the position is set out: “The Bank has also made it clear 
that it will not finance the component [Shoolpaneshwar Sanctuary] if any 
compulsory resettlement is involved.” While observing that the Forest Depart- 
ment did not envisage “any compulsory movement of people out of the Sanc- 
tuary area,” the same memorandum reported that Arch Vahini had been criti- 
cal of the Forest Department role in the area, and acknowledged that “there is 
probably considerable truth in some of the allegations.” '” 

In reality, the villagers who find themselves within the existing Shool- 
paneshwar Sanctuary already feel under direct pressure. They told us that 
fines for encroachment had increased from Rs. 50 to Rs. 500 per year. We saw 
people hide from forest officials for fear that the wood they were gathering 
would be taken from them. At meetings with us people said that there had 
been no consultation. Plans to date, including the Bank’s proposal, have not 
been developed in collaboration with those who are most directly at risk.- 

Arch Vahini, in submissions to us on the subject of the Shoolpaneshwar 
Sanctuary, strongly opposed its enlargement unless and until the tribal peo- 
ples living there were given rights to forest resources and a real role in forest 


'* India—Narmada Basin Development Project, Final Executive Project Summary, July 30, 1991. 

13 Arch Vahini report that harassment of villagers by forest staff has increased since the sanctuary 
was extended. This confirms that implementation of the sanctuary will limit current practices of 
forest use. The M. S. University team and the VIKSAT report also come to the same conclusions. 
Application of sanctuary regulations without compensation for local people can only lead to 
further.antagonism between the government and the tribal people. 
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management. They say that degradation and over-harvesting of forest is, in 
part, a result of the people having no rights to their lands. So long as they ie 
treated as poachers and encroachers or, at best, given limited wage labor op- 
portunities by the Forest Department, they can have little interest in the forest 
as a long-term resource whose future they must defend. 

The Bank’s Staff Appraisal Report of March 23, 1992, makes it clear that 
no management plan exists yet for Shoolpaneshwar. It says that “a condition 
of disbursement” would be that tlie management plan would be cleared by the 
Bank. It also says that “assurances would be sought at negotiations that no in- 
_ voluntary resettlement would be carried out” (p 12). The Project Implementa- 
tion Volume of March 23, 1992 notes that management options cannot be as- 
sessed without a clear statement of objects, which are lacking. It goes on to say 
that a final management plan is “likely” to include 20 items from a land use 
plan and improved conservation practices, to forest product marketing and 
pricing policies, and to costs and benefit sharing (Annex 5, Appendix, pp 2-3). 
This leaves much in abeyance, including the components that strike at the vul- 
nerability of the tribal people of the area. Given the experience. with Sardar 
Sarovar, to which the proposed funding is directly linked, a basic requirement 
must be a plan that assures the Bank that its policies can and will be met, that 
the conditions attached to any agreement can be monitored and enforced, and 
that the Project has some reasonable assurance of success. 


CONCLUDING OBSERVATIONS 


There is a clear and urgent need for a basin-wide approach to the environmen- 
tal and resettlement and rehabilitation issues in the lower Narmada. This 
need, as well as the outline of the approach, is documented in the Bank’s files. 
But what has emerged in the proposed Basin Development Project falls far 
short of what is necessary. We are especially concerned because the elements 
in the current proposal are unlikely properly to address the problems high- 
lighted in the course of our review of Sardar Sarovar. There has not been an 
appropriate socioeconomic or environmental assessment. The needs and 
wishes of the people at risk, all of whom are tribal, have not been taken into ac- 
count. Indeed, the hostility generated within the villages in the valley affected 
by the Projects, along with the failure of the current system to effectively im- 
plement previous agreements, makes it almost certain that the largest compo- 
nents of the proposed Basin Project will fail to meet their objectives. 

The opportunity for sustainable development in the Narmada River valley 
is obvious. If this opportunity is to be seized with Bank assistance, we believe 
that the currently proposed Basin Development Project should be reconsid- 
ered, taking into account the findings of our review. 


Men at Anjanvada, Madhya Pradesh, preparing food for a wedding feast. 


Chapter 17 / 
FINDINGS AND RECOMMENDATIONS 


WE have completed an assessment of resettlement and environmental aspects 
of the Sardar Sarovar Projects. In this chapter we draw together the findings of 
our review, already explained in the preceding chapters, and set forth the rec- 
ommendations which, in our judgment, are appropriate to these findings. 


THE FINDINGS 
Resettlement and Rehabilitation 


¢ The Bank and India both failed to carry out adequate assessments of human 
impacts of the Sardar Sarovar Projects. Many of the difficulties that have be- 
set implementation of the Projects have their origin in this failure. 

e There was virtually no basis, in 1985, on which to determine what the im- 
pacts were that would have to be ameliorated. This led to an inadequate un- 
derstanding of the nature and scale of resettlement. 

~ è This inadequate understanding was compounded by a failure to consult the 
people potentially to be affected. 

e Failure to consult the people has resulted in opposition to the Projects, on the 
part of potentially affected people, supported by activists. This opposition 
has created great obstacles to successful implementation. 

e In drafting the terms and conditions of the 1985 credit and loan agreements, 
the Bank failed to take adequate account of the fact that a large proportion of 
those at risk from the development of the Sardar Sarovar Projects are tribal 
people. This meant that insufficient account was taken of the principles en- 
shrined in the Bank’s 1982 Operational Manual Statement outlining its poli- 


cies regarding tribal people. 
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e In these and other ways, the Bank failed to follow the principles and policies 
it set out in 1980 and 1982. In addition, the Bank’s overarching principle em- 
bodied in the 1985 credit and loan agreements by which resettlement and re- 
habilitation were to be judged, namely that oustees improve or at least regain 
their standard of living as quickly as possible, was not consistently advanced 
or insisted upon with sufficient force or commitment. 

e The Bank failed to consider the effects of the Projects on people living down- 
stream of the dam. We recommend that the Bank develop a policy to deal 

\ with the plight of persons affected downstream. They may not come within 
the rubric of resettlement, but their situation should be addressed. 

e As a result of both the inadequate database and the failure to incorporate 
provisions of the Bank’s policies in the 1985 credit and loan agreements, the 
provisions for resettlement and rehabilitation do not adequately address the 
real needs of those to be affected. 

e In particular, the agreements allowed a distinction between “landed” and 
“landless” oustees which failed to recognize the realities of life in the submer- 
gence villages. : 

e Similarly, the rights of encroachers were not acknowledged. The only way of 
implementing resettlement policy, at least in the case of the Sardar Sarovar 
Projects, in a way that restores oustees’ previous standard of living is by pro- 
vision of adequate land. This is of special relevance to the oustees of 
Maharashtra and Madhya Pradesh. 

e The people of the six villages affected by construction and development of 
Kevadia Colony were not appropriately and adequately compensated. The 
Bank failed to ensure that this be done as required by the 1985 agreements. 
“We recommend that the Bank require India to provide land for the families 
of the six villages, with an adjustment for cash compensation received in the 
interim, as appropriate. 

e Relocation and resettlement of the people of the rock-filled dyke villages was 
implemented in a way that meant that the Bank’s overarching principle of re- 
settlement and rehabilitation, i.e., that no one should suffer a fall in standard 
of living, was not likely to be achieved. 

e The Bank failed to ensure that those affected by construction of the canal and 
irrigation system would be entitled to resettlement benefits. 

e We recommend that the Bank should use its good offices to ensure that 
Gujarat provides resettlement benefits to canal-affected persons, especially 
those farmers who are rendered marginal or landless. 

e The policies of the riparian states failed to anticipate the needs of major sons, 
and adopted what we regard as an unduly restrictive interpretation of the 
Tribunal award’s provision for major sons. Maharashtra and Madhya 
Pradesh continue to maintain this interpretation and provide inadequate 
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benefits to major sons of landed families. 


in 1987-38 the Government of Gujarat expanded its resettlement and reha- 
bilitation policies to provide two hectares of irrigable land to all oustees, in- 
cluding the landless, encroachers, and major sons. This represented a policy 
package that came nearer than any thus far set out anywhere in India to es- 
tablishing a basis for successful resettlement. 

Despite Gujarat’s improved policy, Maharashtra and Madhya Pradesh con- 
tinued to limit the provision of two hectares of land to “landed” oustees. This 
means encroachers and major sons (including the major sons of landed 
oustees) are not entitled to benefits in their own states that meet the Bank’s 
overarching principle of resettlement and rehabilitation. The proportion of 
oustees thus vulnerable to a reduced standard of living is at least 60 per cent. 
The disparity between Gujarat’s policy and the policies of Maharashtra and 
Madhya Pradesh has meant that oustees’ right to choose between relocation 
in Gujarat and their own state has been rendered meaningless. 
Implementation of resettlement in Maharashtra has been limited by both: 
policy deficiencies and availability of irrigable land. 

Implementation of resettlement in Madhya Pradesh has been limited by pol- 
icy deficiencies, inadequate institutional commitment, continuing failure of 
consultation, and limited availability of suitable resettlement land. 

This state of.affairs in Madhya Pradesh has produced a situation in which, 
even if Madhya Pradesh were to adopt a policy with benefits equal to 
Gujarat’s, such a policy could not now be implemented, given the time neces- 
sary to meet the requirements of the Sardar Sarovar Projects. 

Resettlement of oustees in Gujarat has entailed a scattering of families and 
villages among many different sites. This is in part a result of choices made 
by oustees. It is also a result of inadequate land at resettlement sites to ac- 
commodate all oustees who wish to have land there. This has contributed to 
some separation of families, especially in the case of oustees from the rock- 
filled dyke villages. 

Gujarat is unlikely to be able to resettle a large proportion of oustees from 
Maharashtra and Madhya Pradesh. Even if land were available for reloca- 
tion sites, resettlement and rehabilitation at these sites presents major prob- 
lems. 

The record of resettlement and rehabilitation in India, which has been unsat- 
isfactory in virtually every project with a large resettlement component, 
should reasonably have prompted the Bank to adopt a less flexible standard 
for resettlement and rehabilitation of project-affected people. In this context, 
the Bank’s incremental strategy to obtain compliance, made explicit in 1989, 
greatly undermines prospects for achieving successful resettlement and reha- 


bilitation. 
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Environment 


e Measures to anticipate and mitigate environmental impact were not properly 
considered in the design of the Projects because of a lack of basic data and 
consultation with the affected people. 

e The Bank’s appraisal took no account of the fact that environmental clear- 
ance in India was not forthcoming in 1983 from the Ministry of Environment 
and Forests because of insufficient information. 

e Under the 1985 credit and loan agreements, the Bank required an environ- 
mental workplan to be developed by the end of 1985, later extended to 1989. 
It is still not available, resulting in a disjointed, piecemeal approach to envi- 
ronmental planning that is both inefficient and ineffective. 

e In 1987 India’s environmental clearance for the Projects was given, despite 
the fact that the information required prior to the Projects’ clearance was un- 
available. In order to overcome this deficiency, studies were to be conducted 
pari passu with construction. The clearance was conditional on completion of 
these basic studies by 1989. Most remain to be completed. We believe that 
the pari passu policy greatly undermines the prospects for achieving environ- 
mental protection. 

e Significant discrepancies in the hydrological data and analyses indicate that 
the Sardar Sarovar Projects will not perform as planned either with or with- 
out the upstream Narmada Sagar Projects. A realistic operational analysis of 
the Projects upon which to base an impact assessment has not been done. 

e The cumulative impacts of the Sardar Sarovar Projects together with the re- 
lated upstream developments, especially the Narmada Sagar Projects, are 
very likely to be far reaching, yet they have not been studied. 

e The afforestation and catchment area treatment programs proposed up- 
stream are unlikely to succeed within the timetable of the Projects because of 
the lack of consultation with, and participation of, villagers in the affected 
areas. 

e The compensatory afforestation approach being taken by Gujarat in 
Kutchch, if continued, will lead to a steady decline in the quality of forests. 
The practice of replanting marginal forest lands in substitution for better 
lands that will be submerged, means that the forests will be diminished in 
value. 

e The impact associated with the backwater effect of sedimentation in the up- 
per reaches of the reservoir has not been considered. Our assessment has 
concluded that it will be significant. 

e The downstream ecological implications of dam construction have not been 
considered. Important but limited data have only recently begun to be col- 
lected. The downstream impacts are likely to be significant, including severe 


FINDINGS AND RECOMMENDATIONS 353 


losses to, if not the elimination of, the last important hilsa fishery in western 
India. 

e There has been no comprehensive environmental assessment of the canal 
and water delivery system in the command area. Information we have gath- 
ered leads us to believe that there will be serious problems with waterlogging 
and salinity. We also found that many of the assumptions used in project de- 
sign and for the development of mitigative measures are suspect. 

e Despite the stated priority of delivery of drinking water, there were no plans 
available for review. 

e The existing threat from malaria within the command area is serious. The 
Projects have been designed and executed without appropriate safeguards. 
The failure to adopt measures to reduce the likelihood of the spread of ma- 
laria illustrates the breakdown between assurances offered by the Bank and 
India and the reality on the ground. We recommend that the Bank use its 
good offices to ensure that preventive measures are taken as a matter of ur- 
gency to address the public health problems posed by water-borne diseases 
in the Projects area. 

e The newly proposed Narmada Basin Development Project, although it ap- 
pears to address some of the problems highlighted in our review, fails to ad- 
dress key issues, many of which are the same as have caused problems with 
the Sardar Sarovar Projects. Although some specific elements have merit, the 
Basin Development Project adopts a piecemeal approach, falling far short of 
the work that the Bank’s own missions have said is needed for proper basin 
development. The implications of Narmada Sagar for basin development are 
overlooked. 

e Bank requirements that the Basin Development Project not entail forced re- 
location and proceed on the basis of a participatory approach to forest man- 
agement and catchment area treatment, as proposed, are laudable but unre- 
alistic, given the hostility towards the Projects in the region and the time 
frames envisaged by the Projects. 


THE BANK 


We have made findings that reveal a failure to incorporate Bank policies into 
the 1985 credit and loan agreements and subsequent failure to require adher- 
ence to enforceable provisions of these agreements. Much of what has gone 
wrong with Sardar Sarovar Projects is the result of such failures over a range of 
resettlement and rehabilitation and environmental matters. 

How did this happen? 

It is apparent that there has been, and continues to be, deep concern 
among Bank officers and staff that India should have the means to enhance ag- 
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ricultural production. The Sardar Sarovar Projects were seen as offering enor- 
mous benefits, especially in terms of delivery of drinking water and irrigation. 
There developed an eagerness on the part of the Bank and India to get on with 
the job. Both, it seems, were prepared to ease, or even disregard, Bank policy 
and India’s regulations and procedures dealing with resettlement and environ- 
mental protection in the hope of achieving the much-needed benefits. 

Experience worldwide, in developed as well as developing countries, has 
shown that by factoring in and allowing for human and environmental consid- 
erations at the outset, projects can be substantially improved. To be effective, 
resettlement and environmental planning must be integrated into the design of 
projects; otherwise they become costly and burdensome add-ons. 

These considerations lead to an examination of issues that focus on the 
Bank itself. Our work in conducting the independent review has encouraged 
us to make a number of observations which may be of value. 

Embedded in the World Bank’s operational directives is a resolve to estab- 
lish ex ante project assessment. This requires an investment by the Bank of time 
and money and personnel with appropriate expertise, with on-the-ground 
studies and consultation as part of the planning of a project. 

There should be a review of Bank procedures to ensure that the full reach of 
the Bank’s policies is being implemented. The Bank should establish whether 
the problems we have found in the case of Sardar Sarovar are at issue in other 
projects in India and elsewhere. Our findings on this project may well indicate 
a need on the part of the Bank to strengthen quality control. 


THE PROJECTS 


The Terms of Reference provided that our assessment should include, as ap- 
propriate, recommendations for improvement of implementation. The absence 
of proper impact assessments and the paucity of undisputed data have limited 
our ability confidently to make project-specific recommendations of the kind 
that were contemplated. We have limited ourselves to recommendations with 
respect to the Kevadia villagers, the canal oustees, downstream policy, and the 
protection of public health, that should be carried through regardless of the 
fate of the Projects. 

Our findings indicate that the Sardar Sarovar Projects are beset by pro- 
found difficulties. These difficulties have their genesis in the earliest phase of 
the Bank’s involvement in the Projects, for they turn on the absence of an ade- 
quate database and failure to consult with the people whose lives and environ- 
ment were and continue to be affected. 

Lack of data meant that the Bank was not able, in the early 1980s, to ap- 
praise the Projects properly. No one is sure about the impacts of the reservoir 
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and the canal on either people or the land. Without knowing what impacts 
were likely to be, we found it difficult to the point of impossibility to assess 
measures by which they might be mitigated; much of our work has therefore 
been devoted to gathering our own limited information base. 

People who live in the villages and depend on the resources of the valley 
should have played a central part in determining the Projects’ impact. Both 
their knowledge and their vulnerabilities are integral to any understanding of 
what is at issue. At the same time, failure to consult has fuelled intense opposi- 
tion to the Projects which, as we have pointed out, has itself become a serious 
obstacle to design and implementation of mitigative measures. 

These factors—absence of adequate data, failure of consultation, and hostil- 
ity towards the Projects in the Narmada Valley—bear on every aspect of im- 
plementation. Our Terms of Reference invite us to recommend measures to 
improve implementation. It seems to us that the essential condition, the very 
starting point of any such recommendation, requires that these underlying dif- 
ficulties be addressed. 

But the underlying difficulties—the failures that reach back to the origin of 
the Projects—cannot be overcome by a patchwork of studies. The limited in- 
formation base which we constructed is inadequate for the purpose. Nor is it a 
question of applying more intense pressure to Maharashtra and Madhya 
Pradesh in order to secure improved resettlement policies. As we say, the diffi- 
culties are profound. The Bank’s incremental strategy and India’s pari passu 
policy, adopted to deal with resettlement and environmental problems, have 
for the most part failed. A further application of the same strategy, albeit ina 
more determined or aggressive form, would also fail. As long as implementa- 
tion continues in these ways, problems will be compounded rather than miti- 
gated. 

Absence of human and environmental assessment ab initio creates the im- 
pression that the demands of engineering carry far more weight in the Bank 
than the needs of the people to be affected or of the environment. The Bank’s 
incremental strategy (and the Bank’s concurrence in India’s pari passu policy) 
strengthen this impression. Readiness to bear with non-compliance thereafter 
confirms it. 

Decisions as to the future of the Sardar Sarovar Projects and the Bank’s 
participation in them are within the exclusive domains of India and the Bank. 
But implementation of the Projects requires measures that go to the heart of 
the problems in which the resettlement and environmental components of the 
Sardar Sarovar Projects have become mired. We have been at pains in the sec- 
tion of this chapter summarizing our findings to demonstrate how those prob- 
lems of human and environmental impact encompass all aspects of the Pro- 
jects, including the uncertainties of hydrology, the upstream questions, the im- 
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pact downstream, the command area issues, the health risks, the deficiencies 
in resettlement policy and implementation in each of the three states as well as 
the canal. None of these issues can be ignored. 

It seems to us that the matters we have raised are fundamental. It would be 
prudent if the necessary studies were done and the data made available for in- 
formed decision-making before further construction takes place. Implementa- 
tion requires that the Bank take a step back. Otherwise, the possibility of mak- 
ing sound decisions will be further compromised. | 

Little can be achieved while construction continues. What would a step 
back achieve? First, it would afford an opportunity to design the kinds of hu- 
man and environmental impact studies that are still needed. Second, it would 
permit the assessment of the results of such studies, to see whether modifica- 
tions of the Projects might be in order. Third, it would provide a chance to 
consider what resettlement and rehabilitation policies might meet the needs of 
the oustees, and how these could be implemented in a way that is consistent 
with the Bank’s policies and principles as set out in its Operational Manuals 
and Directives. 

Even though proponents describe Sardar Sarovar as the most studied and 
least implemented project in India, we do not agree. The Projects may well be 
the most talked about in India, but the fact is that their human and environ- 
mental consequences have not been studied, and their engineering, design, 
and operation would profit from further analysis. 

There is a need to consider Sardar Sarovar in the social and environmental 
context of the Narmada valley as a whole, to consult, inform, and involve the 
people affected by the Projects throughout the Narmada valley, those affected 
in the command area, and those living downstream. The opposition, especially 
in the submergence area, has ripened into hostility. So long as this hostility en- 
dures, progress will be impossible except as a result of unacceptable means. 

A way must be found to rebuild confidence, to demonstrate goodwill, and 
to send out an unambiguous message that the Bank continues to be committed 
to its principles and its policies. 


REFLECTIONS 


in the case of the Sardar Sarovar Projects, India has bound itself to meet stan- 
dards for resettlement and rehabilitation more exacting than any it had agreed 
to in the past. 

We do not expect perfect justice; in an imperfect world it cannot be ob- 
tained. There is no doubt that in the national interest, people can be required 
to resettle. However,-India, in conformity with the development of interna- 
tional standards of human rights, has subscribed to certain minimum condi- 
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tions that must be observed even when the national interest is involved. They 
reflect the inalienable human rights of the oustees. We believe that these 
norms must be adhered to. 

Nor do we insist upon an unattainable standard in environmental impact 
assessment and mitigation. However, to construct the Sardar Sarovar Pro- 
jects, India has availed itself of world-class engineering technology. Should ‘it 
settle for less than adequate standards in the application of social and environ- 
mental science? 

We are aware of the statement in the eleventh principle of the Rio Declara- 


tion presented to the 1992 United Nations Conference on Environment and 
Development: 


Standards applied by some countries may be inappropriate and 
of unwarranted economic and social cost to other countries, in 
particular developing countries. 


But the environmental standards for the Sardar Sarovar Projects were es- 
tablished by India itself. On the resettlement side, standards were determined 
by the Narmada Water Disputes Tribunal and agreed to by India and the 
states in the credit and loan agreements. 

We have felt obliged to illuminate what we think are flaws in the Sardar 
Sarovar Projects. It should not be thought that these would only be found in 
India or confined to the Sardar Sarovar Projects. The fragile assumptions 
which have supported this project can be found elsewhere. Failure to consider 
the human rights of the displaced and failure to consider environmental im- 
pacts occur in the development of megaprojects in both developed and devel- 
oping countries. 

If the human rights obligations identified by International Labor Organi- 
zation Convention 107 and in Bank policy are acknowledged and respected, if 
the commitment to the environment is real, and if these are properly inte- 
grated into project design at the outset, more effective and equitable develop 
ment will ensue. Some believe that these requirements make it more difficult, 
often more costly, to build megaprojects like Sardar Sarovar. This implies that 
human and environmental costs are to be heavily discounted in project plan- 
ning and execution. But hard lessons from the past have taught us that this is 
unacceptable. In some cases it may be that alternatives to projects that cause 
compulsory relocation on a large scale or severe environmental impact may 
have to be sought. 

We have found it difficult to separate our assessment of resettlement and re- 
habilitation and environmental protection from a consideration of the Sardar 
Sarovar Projects as a whole. The issues of human and environmental impact 
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bear on virtually every aspect of large-scale development projects. Ecological 
realities must be acknowledged, and unless a project can be carried out in ac- 
cordance with existing norms of human rights—norms espoused and endorsed 
by the Bank and many borrower countries—the project ought not to proceed. 

The Bank must ensure that in projects it decides to support the principles 
giving priority to resettlement and environmental protection are faithfully ob- 
served. This is the only basis for truly sustainable development. 


APPENDICES 


a) TERMS OF REFERENCE 


INDIA—Implementation of Sardar Sarovar Projects 
Assessment of Resettlement and Environmental Aspects 


TERMS OF REFERENCE 


The objective shall be to conduct an assessment of the implementation of the 
ongoing Sardar Sarovar Projects (ssp) (supported by 18RD/1pA Credits 1552 
and Loan 2497)-as regards: 


(a) the resettlement and rehabilitation (R&R) of the population 
displaced/affected by the construction of the ssp infrastructure 
and by the storage reservoir; and 

(b) the amelioration of the environmental impact of all aspects 


of the projects. 


The assessment should include, as appropriate, any recommendations for 
improvement of project implementation in the above two areas. 
The assessment shall take account of all covenants and understandings 


reached between Government of India Gor and IBRD/IDA in the loan/credit 


documents and other relevant agreements as well as: 


(a) the decisions of the Narmada Water Disputes Tribunal, 


which sanctioned the projects; 
(b) the environmental clearance decision of the cor Ministry of 


Environment and Forests including subsequent decisions re- 
garding release of forest lands for resettlement; 
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(c) union and state laws and directives relevant to the imple- 
mentation of R&R in the three affected states Gujarat, Madhya 
Pradesh and Maharashtra. 


The assessment shall make reference to existing Bank operational directives 
and guidelines with respect to project-related R&R and environmental assess- 
ments and safeguards, keeping in mind that several of these directives were 
promulgated and/or amended after these loans/credits were approved in 1985. 

In conducting the assessment, close liaison should be maintained with the 
Government of India (Ministry of Water Resources, Ministry of Environment 
and Forests, Ministry of Finance—Department of Economic Affairs, all in 
New Delhi); the Narmada Control Authority (Indore, Madhya Pradesh); the 
Government of Gujarat (Sardar Sarovar Narmada Nigam Ltd., Gand- 
hinagar); the Government of Madhya Pradesh (Narmada Valley Develop- 
ment Authority, Bhopal); the Government of Maharashtra (Departments of 
Forestry, Agriculture, Resettlement, Bombay); and the World Bank. In addi- 
tion, the assessment should take into account the views of people affected by 
the projects as well as local non-governmental organizations. 


March 14, 1991 
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Association of Great Lakes Research. His publications have appeared in 
Science, the Canadian Journal of Civil Engineering, Arctic, and The Geographical Mag- 
azine (UK). He is on the Board of Directors of carc, Organization and Man- 


agement Services Company (omsco), and the Radha Foundation, and is the 
founding Vice-President of Cultural Horizons Inc. 


HUGH BRODY 


Hugh Brody is Senior Advisor, Resettlement and Rehabilitation Assessment, 
for the Independent Review. He is an internationally recognized anthropol- 
ogist, author, and filmmaker. He is an Honorary Associate at the Scott Polar 
Research Institute at the University of Cambridge. 

Hugh Brody was an undergraduate and postgraduate at the University of 
Oxford. He was the recipient of research awards from Trinity College, Oxford, 
and the Social Science Research Council of Great Britain. He taught philoso- 
phy at Queen’s University in Belfast, and anthropology at the University of 
Cambridge and McGill University (Montreal). 

Mr. Brody was a research officer with Canada’s Department of Indian Af- 
fairs and Northern Development from 1972 to 1975, following which he was an 
anthropologist with responsibility for land use and occupancy studies in the 
Northwest Territories and Labrador. He was an adviser to the Mackenzie 
Valley Pipeline Inquiry in 1976 and 1977. From 1979 to 1981, Mr. Brody was 
co-ordinator of the assessment of impacts of the Alaska Highway Pipeline 
proposal. He has been an expert witness in public hearings and legal actions 
on the impacts of development and social change. 

Mr. Brody’s research projects include: social change in the west of Ireland, 
rural-urban migration and associated social pathologies, Inuit of the eastern 
Arctic, Dunneza of the Canadian Subarctic, and Gitksan and Wet’suwet’en of 
the north Pacific Coast. He has published extensively throughout his career. 
His publications include Indians on Skid Row (1970), Inishkillane: Change and 
Decline in the West of Ireland (1971), The People’s Land (1975), Maps and Dreams 
(1981), Nineteen Nineteen (1986), Living Arctic (1987), and Means of Escape (1991). 
He has also written and directed anthropological films for British and Cana- 


dian television. 
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SARDAR SAROVAR is a dam on the Narmada River in northwest India. It is the 
centerpiece of a plan to bring irrigation to 1.8 million hectares, along 75,000 
kilometers of canals, in what would be the largest such system in the world. The 
project is also designed to bring drinking water to 40 million people, and to gen- 
erate electricity. But the Sardar Sarovar dam entails the displacement and 
resettlement of at least 100,000 people. A further 140,000 people could be im- 
pacted by the canals. In 1985 the World Bank agreed to lend a total of $450 mil 
lion for these projects. This immense development and the World Bank’s role in 
it have become the focus of heated controversy. $ 
In June 1991 the World Bank appointed Bradford Morse, formerly an 
Under-Secretary-General of the United Nations and for ten years (1976-86) head 
of the United Nations Development Program, to organize an independent 
review of the measures being taken to mitigate the human and environmental 
impacts of the Sardar Sarovar Projects. Thomas R. Berger, who conducted the 
Mackenzie Valley Pipeline Inquiry (1974-77) and the Alaska Native Review 
Commission (1983-85) agreed to be Deputy Chairman. Donald Gamble, an envi- 
ronmental engineer with wide experience on water resource developments, and 
Hugh Brody, a social scientist who has written extensively about the impacts of - 
large-scale development on rural and tribal communities, were appointed 
senior advisers on environment and resettlement. | 
The work of the Review represents the first independent assessment of an 
internationally supported development project. No lending or aid institution 
has ever before accepted that its decisions and procedures be submitted to this 
kind of public scrutiny. This is the Independent Review’s final report. 


